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Still Unsolved 


The Fruits of Persistence 
NA) tH the final enactment by Congress on May 14 of 


a law extending the protection of accident compen- 
sation to workers in private employments in the District 
of Columbia, eight years of persistent effort by the Amer- 
ican Association for Labor Legislation now end in victory. 

The story of the Association’s educational and legisla- 
tive campaign, carried on year after year, to secure relief 
for injured workers and their families in the District whose 
plight had become a national disgrace, and the breaking 
at last of a long-standing legislative deadlock, is outlined 
on page | 39 of this REVIEW. One of the few remaining 
geographical gaps in compensation legislation has been 
closed. To cover this country entirely with the modern 
protection against occupational accidents, it is still neces- 
sary to bring about action in the five states—all in the 
South—of Arkansas, Florida, Mississippi, North and South 
Carolina. 

The increasing need in these states for compensation 
laws is suggested elsewhere (page 210), in an article sup- 
plementing the distinctive symposium on The New In- 
dustrial South which appeared in our March issue, inspir- 
ing many expressions of interest. 

Congress also, on April 24, adopted an amendment we 
proposed to our federal Longshoremen’s Compensation 
Act of 1927 (see page 143), removing an unexpected 
difficulty in administrative procedure and assuring com- 
petent legal representation for the administrative officials 
in cases on appeal from decisions of the deputy commis- 
sioners. R id 

In addition to the important measures on which final 
action has been brought about at the present session, three 
bills are pending in Congress that have claimed the special 
attention of this Association. They are (1) the Jones bill 
for a ‘Prosperity Reserve’’ of public works to aid in com- 
bating serious unemployment, which, on April 17, follow- 
ing a representative hearing, was favorably reported by 
the Senate Commerce committee (see page 145); (2) 
the Wagner bill for adequate, permanent, federal-state- 
city public employment bureaus (page 162), and (3) the 
Summers bill favorably reported by the House Education 
committee May 8 to provide vocational rehabilitation of 
cripples in the District of Columbia (page 217). 


Tthe Association’s legislative activities this year have 
thus to a large extent centered upon Washington. Only 
seven states hold regular legislative sessions in 1928 and 
in these our program was pressed consistently, with im- 
portant results. A notable gain was made in New Jersey, 
where, despite an unscrupulous opposition that over- 
reached itself, the weekly maximum payment under the 
workmen’s compensation law was increased from $17 to 
$20 (see pages 212 and 230). In New York, a law was 
enacted specifically permitting the state fund to carry 
insurance under the new federal Longshoremen’s Com- 
pensation Act. New York and Rhode Island adopted pro- 
visions for official investigation of old age dependency 
with a view to old age pension legislation. 

Progress in state compensation legislation this year, and 
recent developments in old age pension legislation and in 
the prevention of needless coal mine accidents are covered 
on pages 212, 165 and 220 of this REVIEW. Develop- 
ments arising out of the “new’’ unemployment are also 
discussed, particularly certain attempts to minimize the 
problem. This Association emphasizes anew that the best 
time for adopting permanent measures of preparedness 
against unemployment is when times are “good.” Ex- 
perience has shown that little may be done by way of 
prevention during acute depressions when all energies ap- 
pear to be exhausted in providing emergency relief. Con- 
gress has an immediate opportunity to take constructive 
action by passing the Jones and Wagner bills, referred to 
above, and the states should be impressed with the need 
of similar action, together with the adoption of unemploy- 
ment insurance, at the 1929 sessions. 

Of timely interest and significance are the articles in 
this issue on newer developments in social insurance 
(pages 171 to 209), including worldwide advances in old 
age pensions and unemployment insurance, and the com- 
prehensive system of social insurance just adopted by 
France. ; 

Among its other activities, this Association is going 
forward with its study of administrative orders having the 
effect of labor law, as a first step in its important study 
of labor law administration. 


JOHN B. ANDREWS, Secretary, 
American Association for Labor Legislation. 


Legislative Notes 


THE Twenty-second Annual Meeting of the American Association 
for Labor Legislation will be held at Chicago, December 26-28, 1928. 
The program will include discussions of unemployment, a problem of 
industry, and problems of social insurance including old age dependency. 
A joint session has already been arranged with the American Economic 
Association. 

° 

Kentucky and Mississippi are the two most recent additions to the list 
of states having mothers’ pension laws, as a result of action taken at 
the recent legislative sessions. Only four states remain without mothers’ 
pension legislation—Alabama, Georgia, New Mexico, and South Carolina. 

° ‘ 

“THE hum of industry never wholly drowns the murmur of unem- 
ployment.”—New York World. 

° 

In an editorial on “Curing Unemployment” the Lawrence (Mass.) News 
says: “Of the talk about unemployment in various parts of the country, 
there is no end. As to the cause for such unemployment there is also 
no end of discussion. But as to well thought out, practical suggestions 
of ways and means by which to end such unemployment now and to 
prevent the recurrence of it in such a rich country as ours there is 
very little. Therefore it comes with considerable relief to find that 
the American Association for Labor Legislation has been at work along 
that line and has formulated a plan that gives some promise of helping 
relieve the admittedly serious situation in many parts of the country.” 


° 


E. N. C., a student of economics, writes to the American Association 
for Labor Legislation expressing special interest in the articles on The 
New Industrial South in the March Review, and adding: “Wishing to 
discuss labor conditions in the South, I have been unsuccessful in finding 
much information except the discussion in the March issue of the 
AMERICAN Lazor LEGISLATION REVIEW.” 

© 

In Massachusetts legislative obstacles continue to stand in the way of 
adoption of an exclusive state fund for workmen’s compensation in- 
surance. The Attorney General blocked efforts to invoke the initiative 
on this proposal (see this Review for March, p. 111) whereupon a state 
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fund bill was introduced in the legislature at the behest of the State 
Federation of Labor. The legislature sidestepped the issue by referring 
this legislation to the next session. Organized labor then asked the 
legislature to adopt an order submitting to the Supreme Court the 
constitutionality of the proposed state fund law. 
° 

On April 26 the American Association for Labor Legislation sent out 
widely a letter (with four-page printed folder) reporting legislative pro- 
gress of the Blaine bill to provide accident compensation for injured 
workers in private employments in the District of Columbia and urging 
that Congress be impressed with the need for its prompt adoption. On 
April 23. and 25 the Association, in letters to members and other in- 
terested persons, asked that special efforts be made to aid in pressing 
forward the Association’s immediate legislative program, including four 
bills pending in Congress—the Jones “Prosperity Reserve” bill; the 
Wagner bill for adequate, permanent, federal-state-city public employ- 
ment bureaus; the Blaine bill for accident compensation for the District 
of Columbia, and the Summers’ bill to provide vocational rehabilitation 
of cripples in the District of Columbia. On March 26 the Associa- 
tion sent to its New York members a letter reporting on the results of 
the 1928 legislative session in the field of labor legislation, noting 
especially that the financial appropriation for an official study of old 
age pensions had been doubled. On March 15 the Association sent a 
letter to members in New Jersey requesting continued cooperation in 
urging the legislature to pass the bill raising the maximum weekly pay- 
ment under the workmen’s compensation law from $17 to $20. This 
bill was finally passed on March 12. The Jones “Prosperity Reserve” 
bill was favorably reported by the United States Senate Commerce 
committee on April 17. On May 8 the Summers vocational rehabilita- 
tion bill was reported favorably by the House Education committee. 
On May 14 the Blaine bill for accident compensation for District wage- 
earners was enacted into law by Congress. 


©} 


THE death of Senator Woodbridge N. Ferris, on March 23, is a loss 
to practical education and to social legislation. As Governor of Michi- 
gan, and during the past four years in the Senate at Washington, he 
repeatedly showed his understanding of the program of the American 
Association for Labor Legislation of which he was long an interested 
member. 

° 

FIvE young women formerly employed by the United States Radium Corpo- 
ration are bringing action against the company for a total of $1,250,000 dam- 
ages for radium poisoning. Their cases recently came up in chancery court 
at Newark, N. J., where the question of their right to enter suit will be 
decided. These young women heard physicians testify that medical science 
has discovered no cure for the occupational disease to which they have fallen 
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victim. It is contended that the radio-active substances in their bodies which 
are eating away the tissues and rotting their bones, is the result of using 
radium paint to make the luminous numbers on the watch dials and that they 
were instructed, when they first obtained their jobs, that they could get the 
best results by wetting and pointing their brushes with their lips and tongues. 
The women originally filed their claim in the Supreme Court, but the corpo- 
ration had the proceedings quashed on the ground that they were barred from 
relief by the two-year statute of limitation. They are now asking the equity 
court to decide if this limitation applies. The present action has been put 
over by the court until September 24. As pointed out in this Review for 
December, 1927, page 263, if all occupational diseases had been included under 
the workmen’s compensation law, not only would these unfortunate victims 
of a dreaded occupational disease have had protection, but their employer and 
the community as well would have been protected in all fairness. 
© 

Tue fifteenth annual convention of the Association of Government 
Labor Officials of the United States and Canada will meet May 21-24 at 
New Orleans. Problems of factory inspection will be featured. 

© 

Wirtu the new federal Longshoremen’s Compensation Act in operation, 
increasing attention is being given by employers of harbor workers to 
accident prevention. Executive Service Bulletin reports that as the first 
step in a continuous campaign for the prevention of accidents among 
longshoremen employed by a steamship company, an analysis of the 
cause of accidents occurring during the preceding year was made. It 
was found that most accidents on the property resulted from handling 
material, mostly freight, and that copper ingots were involved in most 
of these accidents, with railroad ties next, and bulk lumber, third. A 
safety drive was made, first in connection with the ingots and then with 
other items. At the end of the first year it was found that a 54 per cent 
reduction had been made in the accident severity rate of the company. 

© . 

On March 14 the New York legislature enacted a law authorizing 
the state fund for workmen’s compensation insurance to write insurance 
under the new federal Longshoremen’s Compensation Act. 

KE 

CoMMENTING on the new federal Longshoremen’s Compensation Act, 
the Boston Transcript says that by its enactment “a valuable step has been 
taken toward even-handed justice.” 

© 

Mr. Donatp Comer, president of the Avondale Mills, Birmingham, Ala- 
bama, speaking recently before the Southern Textile Association, 
referred to the great development of The New Industrial South, point- 
ing out that in 1880 the South had only 687,000 spindles, consuming 
220,000 bales of cotton, and that now the South uses over five million 
bales of cotton and operates over seventeen million spindles. Em- 
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phasizing the need of considering the human side of industry, Mr. Comer 
said: “We have heard it said that if the world is not a good place for 
all of us to live in, it is not a good place for any of us to live in. ama 
Your responsibility to spin cotton is linked to that of helpfulness in the 
making of men and women. * * * Let us strive that the mill where 
we work shall become a better and happier place for people to live and 
work, * * * Our best requires the best conditions, the best tools.” 
° 
Various aspects of accident prevention will be discussed at the seventeenth 
annual Safety Congress which will be held under the auspices of the 
National Safety Council at New York City, October 1-5, 1928. 
° 
“DECREASED employment in Elmira, which comes at unexpected moments, 
need hold no worry for the average worker if the American Associa- 
tion for Labor Legislation succeeds in putting through a program now 
commanding attention and which has for its objective the creation of 
a ‘prosperity reserve,’” says the Elmira (N. Y.) Telegram. An editorial 
in the Jamestown (N. Y.) Journal remarks: “John B. Andrews, Secre- 
tary of the American Association for Labor Legislation, in a recent 
address made the eminently sensible suggestion that the decline in the 
volume of employment should be checked by proceeding with needed 
public works. Creation of prosperity reserves by cities, state and federal 
governments is his way of phrasing it. * * * The American Associa- 
tion for Labor Legislation is advancing a program of measures for 
public action which have been tested through two previous periods of 
industrial depression.” 
° 
Errorts of textile manufacturers in Massachusetts to break down the 
women’s night work law were defeated, when, on March 29, a bill to 
permit the employment of women in textile mills after 6 Pp. M. was 
killed by a vote of 90 to 116 in the House. 


© 
“Tat the National Association of Manufacturers is out to break down 
the laws enacted for the protection of women,” writes John J. Leary, 
Jr. in the New York World, is the only conclusion to be drawn from the 
report on women in industry recently made public by this organization. 
All the old arguments of “freedom of contract”, “restrictions of oppor- 
tunity” that have been used against protective laws in the past appear 
in the report. 
© 
“Concress is considering a bill appropriating $150,000,000 for public works 
beyond the usual, subject to use at the President’s direction whenever 
business drops 10 per cent,” says the New York American in an editorial 
entitled “Prosperity Reserve.” “If all units of government would adopt 


a proportionate policy it would give pretty good insurance against acute 
unemployment.” 
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A SIDELIGHT on the new “technological” unemployment, with special 
reference to the trend of displacement of workers by machinery, is 
found in the news that an automatic casting machine has been invented 
which “makes metal castings automatically by a vacuum process whereby 
the molten metal is sucked into molds.” The first machines have been 
designed for making battery grids. It is said that each machine can 
make 6,000 grids an hour contrasted to 350 an hour made by a skilled 
workman. 
© 

“UNEMPLOYMENT, according to experts, is less serious than it was. That’s 
small comfort for a man without a job,” writes Arthur Brisbane in the 
New York American. “Big business says you must expect unemployment 
crises. They will always recur. They said that once about financial 
panics, but the Federal Reserve System ended them. Big business 
opposed the reserve system, now universally praised. It would oppose 
anything suggested to abolish unemployment, as ‘Socialistic, Anarchistic, 
Bolshevistic.’ Big business is old and age accepts new ideas reluctantly.” 

.o 

Aw editorial in the Washington (D. C.) News says: “There is an 
abundance of evidence in support of the state fund plan. It provides 
the safest and cheapest insurance from the standpoint of the employer. 
It best protects the worker, for a public adjuster is not interested in 
minimizing awards, as private companies naturally are. * * * It is 
argued that persons crippled in industry, and their dependents in event 
of death, must be cared for by the public if there is no insurance pro- 
tection; that providing this protection rightfully becomes a matter of 
state concern, and not one for private profit.” 

© 

Detos FRANKLIN Whitcox of Grand Rapids, Michigan, long a valued 
member of the American Association for Labor Legislation, died in New 
York, April 4. For many years Mr. Wilcox was a franchise and public 
utility expert, holding several public positions, and 1919-20 was adviser 
to the Federal Electric Railways Commission. 

© 

Tue “yellow dog” contract is again the occasion of an industrial 
dispute. Since last October nearly 75 per cent of the 250 workers em- 
ployed by the Millfay Hosiery Company of Buffalo have been locked 
out due to their refusal to sign agreements binding them never to be- 
come members of the American Federation of Full Fashioned Hosiery 
Workers while in the employ of the company. 

° 

“UNEMPLOYMENT is the very core of the problem of waste elimination. 
The fact that even our best workmen are frequently without a job is 
no longer looked upon as an act of God. On the contrary, we have 
come to know that unemployment is very largely preventable.”—Morris 
L. Cooxe, Former Director of Public Works of Philadelphia. 
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“Typ meaning of the heightened unemployment in the United States, 
is that, in their search for more efficient machinery and industrial 
processes, American business men have temporarily lost sight of human 
beings. The earlier complaints of employers that they were experiencing 
profitless prosperity has been followed by the lament of the unemployed 
who have been confronted with jobless prosperity.”—World’s Work. 


° 
Wirn the exception of Italy and France employment conditions in 
Europe were considerably better at the end of 1927 than they had been 
at the end of either 1925 or 1926. Employment in Canada as reported 
by employers on February 1, 1928, was larger in volume than on the 
same date in any other year of the record. 


© 


On May 4 the secretary of the American Association for Labor Legisla- 
tion, in three addresses at Memphis, Tenn., spoke before the annual 
meeting of the National Child Labor Committee on extra compensation 
for children injured while illegally employed; before the American Asso- 
ciation for Organizing Family Social Work on the relief and prevention 
of unemployment, and before the National Conference of Social Work 
on developments in social insurance. 


° 


By the time this issue of the Review is distributed, the United States 
Supreme Court may have passed upon the right of states to regulate 
private, fee-charging employment agencies. The legal fight organized 
by a group of private employment agencies against state legislation 
regulating the fees charged by these agencies (reported in this REview 
for September, 1927, pp. 209-210) is now before the United States 
Supreme Court in the so-called Ribnick case involving the constitution- 
ality of the New Jersey law. 


° 


Mr. D. L. Cease, chief of the Brotherhood of Railroad Trainmen, died 
on March 22. Mr. Cease was labor representative on the federal work- 
men’s compensation commission of 1912, and long a member of the 
administrative council of the American Association for Labor Legisla- 
tion. 

° 


Cuartes A. Bearp in an article in The World Tomorrow on “Recent Gains 
in Government” cites court decisions of a number of years ago which 
made it look “as if the whole program of humane legislation was to be 
smashed by the Constitutional club.” He finds that “the inherited juris- 
prudence of crude acquisition is inevitably yielding to the humanism of 
the twentieth century” and adds: “Informed and determined criticism 
helps on the process. Let those who have doubts spend ten hours 
looking over the files of the Amertcan Lapor Lecistation Review.” 


Congress at Last Enacts Compensation 
Law for Waége-Earners in the 
District of Columbia! 


By Joun B. ANDREWS 


HE long and difficult campaign to secure the protection of 
accident compensation for workers in private employments 1n 
the District of Columbia has at last met with success. 

Congress took final action on this measure when on May 14 the 
House passed the Blaine bill (S. 3565) which had already passed 
in the Senate on April 24. 

The record of neglect of injured wage-earners and their depend- 
ents in the District has been a national disgrace. For fifteen years 
and more Congress failed to act, while state after state enacted 
workmen’s compensation laws and Congress itself had adopted the 
compensation act for civilian employees of the federal government 
and, last year, the longshoremen’s compensation act. Yet the 
plight of the District workers was peculiarly distressing. There was 
not even an employers’ liability law, nor so much as a simple provi- 
sion for accident reporting. When injured these employees were 
therefore peculiarly helpless since without any of the usual aids to 
recovery of damages they had to sue under the harsh and outgrown 
rules of the common law. Neglect could hardly have gone further. 

Eight years ago the American Association for Labor Legislation, 
as a preliminary to preparing a compensation bill that would ade- 
quately meet the unique conditions existing in the District, under- 
took an investigation of the facts concerning industrial accidents 
occurring almost in the shadow of the Capitol dome at Washington. 
Such fact-finding was essential, and it had to be undertaken by a 
private organization because of the government’s failure to provide 
the information. In this study the Association brought to light a 
serious condition of human suffering and destitution as a result of 
work accidents. This finding was confirmed by further investiga- 
tions made by the Association in 1922 and in 1928. The facts thus 
uncovered and case studies made by our special investigators were 
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published by the Association! and repeatedly laid before Congress. 
Members of the Association will recall the various printed pam- 
phlets and folders that have been issued during the past eight years 
as an aid in informing the public. Summed up it was shown that 
men were being maimed for life without receiving a cent of com- 
pensation ; that widows were being defrauded of their just dues by 
shyster lawyers; that families were running hopelessly in debt for 
the necessaries of life while court action proceeded at a snail’s pace, 
and that children were being forced to leave school prematurely 
because of the family’s urgent need. 

The bill prepared by this Association was introduced in Con- 
gress in April, 1921. During the past seven years this well-con- 
sidered measure, following unusually extended public hearings, was 
three times reported favorably by the House District committee— 
in 1922, in 1924, and in 1926.2 The official committee urged its 
adoption ‘‘as a just and adequate and reasonable compensation pro- 
vision especially well adapted to meet the unique conditions existing 
in the District of Columbia.” 

The situation in the District could best be met by adoption of the 
bill then prepared, and favored by labor, by many social service 
organizations and by progressive employers, as well as by congres- 
sional committees. The bill provided compensation that is most 
economical and secure to employers, completely protective to the 
community, and certain and liberal to labor for whose protection, 
primarily, accident compensation laws are enacted. . 

But a powerful and ruthless commercial insurance lobby—work- 
ing in part through chambers of commerce—opposed this model 
plan of compensation legislation, and its activities resulted in a legis- 
lative deadlock. 

Meanwhile serious accidents continued to occur in the District. 
Relief was increasingly needed for what the Washington News 
correctly called “an intolerable state of affairs.” Contrary to an 
impression too widely held, many of the District wage-earners are 


*“While Congress Delays—'Human Experience’ Shows Need for Action.” 
by Irene Sylvester Chubb. American Labor Legislation Review Vo. Xi 
No. 4, December, 1922, pp. 204-206. “Tragedy in Homes of Injured Workers 
While Congress Neglects to Provide Accident Compensation,” by Margarett A. 
anise necae Labor Legislation Review, Vol. XVIII, No. 1, March, 1928 
pp. O1-00. ; 

*For Committee’s reports see American Labor Legislation Review, Vol 
XII, No. 1, March, 1922, pp. 58-66; Vol. XIV, No. 2 71. 79, 
and Vol. XVI, No. 2, June, 1926, pp. 155-160." 4 IST aie 
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engaged in extra-hazardous employments such as road, street and 
building construction, trucking, electrical work, running elevators 
and operating laundries. Workers in the District naturally and 
justifiably grew impatient over the long-continued delay of com- 
pensation legislation, prolonged by the self-serving tactics of private 
insurance interests whose obstructive efforts were aided by apathy 
of the public which has never shown enough interest in the District 
of Columbia to extend to its citizens the right to vote. 

Early in 1928 representatives of organized labor in the District 
requested the American Association for Labor Legislation to work 
out the best workmen’s compensation measure that could be ex- 
pected to pass at the present session of Congress. This was done. 
After careful consideration, the conclusion was reached that the 
simple extension of the provisions of our federal Longshoremen’s 
Compensation Act of 1927 to private employees in the District would 
furnish a compromise formula permitting private insurance com- 
panies to participate in writing the employers’ risk but safeguarding 
to all directly concerned the superior commission form of adminis- 
tration. 

This proposal proved acceptable and was embodied in a brief bill 
(S. 3565) which was introduced by Senator Blaine. A representa- 
tive joint hearing of the District committees of the two Houses was 
held on March 22, at which the secretary of the Association for 
Labor Legislation and the local Central Labor Union suggested the 
adoption of the bill as a means of getting the long-deferred remedy 
at this session. On April 20, the Senate committee reported the bill 
favorably, pointing out that the Longshoremen’s Compensation Act 
adopted by Congress in 19278 is “a modern and reasonable work- 
men’s compensation law * * * which has now been in success- 
ful operation for nearly a year to the mutual satisfaction of both 
employers and employees,” and urging adoption of the Blaine bill 
“as a just and adequate and reasonable compensation provision for 
the District of Columbia.” 


With respect to the compromise feature of the Blaine bill cal- 
culated to end the long legislative deadlock, the committee’s report 


* For outline of the new federal Longshoremen’s Compensation Act, which 
was prepared by the American Association for Labor Legislation in cooper- 
ation with the International Longshoremen’s Association, see “Congress Enacts 
Federal Accident Compensation Law for Harbor Workers!” American. Labor 
Legislation Review, Vol. XVII, No. 1, March, 1927, pp. 13-14. 
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says: “On the two most vital points which have led to controversy in 
the past, it provides for competitive private insurance + + Rane 
for the system of administration through the already existing and 
experienced United States Employees’ Compensation Commission. 
* * * The advantages of administration through one experienced 
commission to which Congress has already given the responsibility 
of administering workmen’s compensation to federal civilian em- 
ployees, to the public employees of the District, and to those private 
employees of the District who are injured on vessels at the dock, 
are now—following the enactment by Congress of the compensation 
law of 1927—too obvious to need extended treatment. Unification 
of the administration of these workmen’s compensation acts as 
passed by Congress, without setting up separate new machinery, has 
already commended itself to Congress.” 

When the Senate passed the Blaine bill on April 24, the House 
District committee promptly, on April 30, accepted the Senate meas- 
ure and reported ‘it favorably. On May 14 it was passed by the 
House. 

This action at last removes a long-standing and conspicuous 
black spot from the compensation map. The black areas still re- 
maining are the five Southern states of Arkansas, Florida, Missis- 
sippi, North Carolina and South Carolina. These, too, will surely 
be cleaned up by the pressure of public opinion, stimulated and aided 
by the preparation of well considered and reasonable legislative 
measures and persistent educational work. 


BP 


Administrative Defect in Longshoremen’s 
Act Promptly Corrected 


HE one serious obstacle that developed to mar an otherwise 

singularly successful ten months’ administration of the new 
federal Longshoremen’s Compensation Act by the United States 
Employees’ Compensation Commission, arose in connection with the 
procedure on cases on appeal from decisions of the deputy commis- 
sioners. 

Section 21 of the act provides that any party in interest may 
institute proceedings in the federal district court to suspend or set 
aside the order of the deputy commissioner who is thereby made 
the defendant in such action. Although no specific requirement was 
made in the act, it was intended that the deputy would be represented 
by the United States district attorney in the district in which the 
action was brought. 

This procedure was invoked for the first time in Virginia late 
last year. But the federal district attorney received no authorization 
from the Department of Justice to appear in behalf of the deputy 
commissioner who was therefore left without proper representation. 
Since these administrative officials are not required to be and as a 
rule are not members of the bar, it is, of course, essential that they 
be represented by counsel. Otherwise, court decisions seriously 
affecting the operation of the law are likely to result. 

The American Association for Labor Legislation which, in co- 
operation with the International Longshoremen’s Association, pre- 
pared the federal Longshoremen’s Compensation Act, undertook to 
have this unexpected difficulty removed, and week by week cooper- 
ated at Washington in taking the necessary steps which have led to 
remedial action by Congress. 

Before appealing to Congress to act, every effort was made, in 
the interest of “orderly administration of government business” to 
secure an official order requiring the district attorneys to represent 
the deputy commissioners in such proceedings. But the Attorney 
Genera! advised that these officials should not appear in connection 
with the Longshoremen’s Act “except perhaps in extraordinary cir- 
cumstances.” 
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An amendment to the act was therefore prepared making it the 
duty of the United States District attorneys to appear for deputy 
commissioners and for the United States Employees’ Compensation 
Commission. Chairman Graham of the House Judiciary Commit- 
tee immediately introduced the bill (H. R. 12320) and it passed 
the House by unanimous consent on April 2. Similar action was 
taken in the Senate on April 24 and on May 4 the bill was signed by 
the President. Competent legal representation for the adminis- 
trative officials of the Longshoremen’s Compensation Act is there- 
fore assured. 


‘‘Lump Sum”’ Settlements 


N an article in the March number of this Review on “Recent Tendencies 
in Administration of Lump Sum Settlements Under Workmen’s Compensa- 
tion Laws,” Grace S. M. Zorbaugh reported that the practice of “lump-sum- 
ming” payments of workmen’s compensation is apparently on the decrease. 
In the case of New Jersey she stated that “the commissioner has taken ‘defi- 
nite steps to prevent commutation except in very unusual cases.’” Since the 
article went to press, she writes, further information from New Jersey shows 
that: “In the year ended June 30, 1927, although 57 per cent of the 37 
requests for lump sums in fatal cases were approved, the total of the amounts 
involved came to less than a third of the sum (approximately $100,000) which 
was asked for. Lump sums were granted with somewhat greater liberality in 
permanent partial disability cases. The aggregate amount granted in lump 
sum to both classes of cases was over $165,000, and the individual amount in 
two-thirds of the cases was $500 or over. The two dominant purposes were 
starting in business and paying living expenses.” 

In the March Review also appeared an article, “Guarding Against Abuses 
of ‘Lump Sum’ Awards Under Compensation Laws,” which reported the firm 
attitude of the Montana Industrial Accident Board against abuses of “lump 
sum” settlements. Continuing interest in the protection of injured workers 
and their dependents against too indiscriminate commutation of workmen’s 
compensation awards is shown by the passage of a bill by the 1928 New York 
legislature—which, however, was vetoed at the request of the Commissioner— 
providing that commutation shall not be made in any case in excess of $500 
until after full investigation and report of all the facts and use to be made of 
the money. 


“Prosperity Reserve” Bill Favorably 
Reported by Senate Committee 


N April 17 the United States Senate Commerce Committee 
favorably reported the Jones bill (S. 2475) “to create a pros- 
perity reserve and to stabilize industry and employment by the ex- 
pansion of public works during periods of unemployment and indus- 
trial depression.” 

The bill! embodies the principle of long-range advance planning 
of public works, for years an important feature of the program of 
the American Association for Labor Legislation for the relief and 
prevention of unemployment. 

As reported by the Committee, the bill authorizes an appropria- 
tion of $150,400,000 for public works, including rural postroads, 
river and harbor improvements, flood control, and public buildings 
outside the District of Columbia. This amount is in addition to 
funds normally appropriated. Work under the “prosperity reserve” 
appropriation shall be undertaken whenever the volume of general 
construction in the United States, based upon value, has fallen 10 
per cent for a three-month period below the average of the cor- 
responding period of the preceding three years. 

The committee’s favorable action followed a hearing on April 12 
at which the need for adoption by the federal government of this 
measure of preparedness to aid in combating serious unemployment 
was impressively presented. At the request of the committee, the 
secretary of the American Association for Labor Legislation ar- 
ranged the program of the hearing. In opening, he said: 

It is believed by those who have studied this question very carefully in 
recent years that to put this principle into operation by the federal govern- 
ment would have a most salutary effect upon the present employment of the 
country, in aiding to put it on a sound and permanent basis, and reduced unem- 
ployment in the future. 

This principle has been widely indorsed by leading commercial bodies, no 
less than by civic organizations, and by the wage-earners, who are so directly 
affected by this modern industrial evil. The American Engineering Council, 
the Associated General Contractors of America, the American Institute of 


+See “Bill for ‘Prosperity Reserve’ Now Up to Congress,” and “ ‘Pros- 
perity Reserve’ of Public Works Needed to Combat Unemployment,” by Otto 
T. Mallery. American Labor Legislation Review, Vol. XVIII, No. 1, March, 
1928, pp. 76-80. 
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Architects, and several chambers of commerce, including those as widely 
separated as the chambers of commerce of Seattle, Wash., and of Philadel- 
phia, Pa., have gone on record as whole-heartedly believing in this principle. 
So has the American labor movement indorsed without reservation a plan of 
long-range planning of public works. * * * This principle has been 
indorsed by President Coolidge, indorsed by the Secretary of the Treasury, 
Mr. Mellon, and indorsed by the Secretary of Commerce, Mr. Hoover. Also 
it was embodied in the Democratic National Platform of 1924, and urged a 
few months ago by Gov. Alfred E. Smith, of New York, in his plan to relieve 
the unemployment situation. Everywhere that constructive programs of unem- 
ployment are discussed, this idea receives uniform approval. 

This plan appears to be the only practical one that has been worked out 
for increasing employment exactly at the time when it is most needed. 


Henry S. Dennison, president of the Dennison Manufacturing 
Company, Framingham, Mass., whose constructive work for stabiliz- 
ing employment in industry is widely known, declared that because 
of the psychological element in business cycles “a measure like this 
has an importance out of all proportion to the number of millions 
of dollars that it contains.” And he continued: 

It will not only have the effect of example, but this bill will set the standard 
of performance, it will establish a principle that there should be a fund in 
the Federal Treasury. * * * 

A bill like this will say in effect that we must be prepared. Here is a fund 
that will be ready, and the idea that it should be spent fairly promptly when 
the thing develops; so that what you are doing to-day is locally very helpful, 
perhaps sufficient for the day, but nevertheless now is the wisest time to pass 
a bill of this sort which says, “In the future this is just what we will do. 
We will do something extra,” perhaps anticipating our future needs in this 
time when the doing of it will be worth $10 for every one spent, whereas the 
doing of just the same thing in the middle of a boom is very costly. 


D. H. Sawyer, secretary of the Associated General Contractors of 
America, said the “20 per cent” original provision of the bill could 
be reduced to 5 per cent and still it would be “entirely safe legisla- 
tion,” and added that “the power of example through the enactment 
of this legislation would be just as helpful as this particular bill 
itself.” 

L. W. Wallace, executive secretary of the American Engineering 
Council, said that “the Government can set a splendid example by 
adopting the principle involved in this bill, and that then those of us 
who are interested in promoting this fundamental principle of eco- 
nomics should have something to stand on, encouraging the several 
states and municipalities to follow it, and it seems to us like it is a 
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wholesome, practical way of approaching the periodic unemploy- 
ment situation we have in our country.” 

Gardner S. Williams, vice-president of the American Engineer- 
ing Council, also emphasized the stimulative effect of this legislation, 
saying that “when the national Government takes this thing up, it 
will be quite easy to persuade the states to do likewise, and from 
there on down to the municipalities, and we will have this great 
skeleton arrangement behind us, and it will always stand as a guard 
against the effects of such depressions as come from time to time.” 

George Wharton Pepper, former United States Senator from 
Pennsylvania, who had introduced similar legislation while in the 
Senate, told the committee that the Jones “Prosperity Reserve” bill 
is “a sane, sensible and proper measure.” He pointed out that: 


This is a type of legislation that it is extremely difficult to pass by any 
legislative body. It is like saying to a perfectly well man, “Now is the time 
to make binding resolutions as to what you are going to do when you begin 
to feel a little seedy.” The difficulty is, the man will not take thought for 
what is going to happen until the thing does happen, and then he wants to do 
something much more ambitious and desperate than is proposed in this measure. 


“This is an effort,’ Mr. Pepper concluded, “to introduce into the 
normal life of the federal government a principle as to how it will 
act when the time comes that action must be taken.” 

In outlining the practical effects of the bill, Secretary John B. 
Andrews of the Association for Labor Legislation, said: 


It is believed that this plan of a reserve fund would, when it is called 
out, furnish immediate employment to a good many thousand workers, but, 
equally important, it would, because of the increased demand that it would 
make upon materials from at least 27 different industries, result in the employ- 
ment of at least double that number of men. 

More than that—and this is a point that has not been sufficiently stressed 
in the earlier discussions of this, I believe—the stimulus that you give to these 
27 different industries besides the public works, which reach out into every 
community of the country, giving, as it does, a purchasing power to these 
many thousands of men, stimulates a large number of other industries. As 
these men wear out gloves, for example, and clothing, it indirectly stimulates 
the textile industries and others in that way, and that * * * is one of 
the things which we think ought to be most carefully considered, one of the 
great values of this initial stimulus through the federal government, reaching 
out finally to the states and the city governments in their plans, and, at the 
same time, reaching out into the private industries as a stimulus to employ- 
ment, and then, finally, wider, into the other industries which. furnish mate- 
rials for construction materials used up by the workers who are employed and 
given this new purchasing power. 
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It was agreed at the hearing that the effectiveness of this legisla- 
tion would be enhanced by changing the original provision that the 
“prosperity reserve” of public work should be undertaken whenever 
the volume of general construction in the United States, based on 
value, has fallen 20 per cent for a three-month period below the 
average of the corresponding three-month periods of 1926 and 1927 
so as to make it provide for such work when activity in the construc- 
tion industry fell 10 per cent for a three-month period below the 
average of the corresponding period of the preceding three years. 
This change was made in the bill as reported by the Committee. 

With the committee’s recommendation, the “Prosperity Reserve” 
bill promises to be of practical service in periods of serious indus- 
trial depression. On May 5 Representative Rathbone of Illinois 
introduced this measure in the House, where it has been referred to 
the Judiciary committee. Congress should pass this bill promptly. 


Great Britain Adopts Amendments to Unemploy- 
ment Insurance Act 


Pee British Unemployment Insurance Act of 1927 went into effect April 
19, 1928. The act is based on the report of the Blanesburgh investigat- 
ing committee appointed by the Minister of Labor in 1925. 

Among other things the new act provides for abolition of the distinction 
between “standard” and “extended” benefit and the ending of the use of the 
discretionary power of the Minister of Labor to place restrictions on the grant 
of benefit. It makes necessary the payment of thirty contributions as eligibility 
for receiving benefits except in cases of sickness and ex-service men when 
special provisions are made. With the revision in the scale of benefits a man 
with an adult dependent may now receive an increase of one shilling over the 
present rate. Important from the standpoint of financial soundness is the 
clause which provides for an investigation at least every five years into the 
financial condition of the fund. 

The thirty-contribution rule and the abolition of the extended benefit have 
met with criticism on the part of labor, on the ground that the claims of some 
200,000 persons who are at the present time receiving benefits will be dis- 
qualified. The point has also been raised that unemployment is either a national 
responsibility or it is a cost of industry, and should not fall upon the wage- 
earner. One spokesman for labor declared that the Blanesburgh Committee 
should have recommended that the government cancel the fund’s indebtedness 
to the national treasury. The fund, he claimed, had taken from the govern- 
ment the responsibility of the unemployed ex-service men. 


Need for Unemployment Facts Shown by 
Issue Raised at Washington 


Hoe’ much unemployment is there in the United States? Are 
two million workers out of jobs; or four million, or seven 
million ? 

Widespread discussion is being waged over this question—in 
Congress, in the press, and among interested organizations. The 
accusation is freely made that figures are being juggled in the sup- 
posed interest of political partisanship. What should be emphasized 
is the fact that nobody knows. There will be at least one construc- 
tive result of all the present discussion if it makes the public aware 
of the urgent need in this country of permanent official fact-finding 
agencies to keep informed at all times not only of the trend of em- 
ployment but also of the extent and character of unemployment. 

Senator Wagner of New York, in his resolution which was 
adopted March 5 by the United States Senate calling upon the Secre- 
tary of Labor for information as to the extent of existing unem- 
ployment, focussed nationwide attention in an impressive manner 
upon our lack of unemployment statistics and machinery for provid- 
ing such “essential” data. The resolution sets forth the problem 
with clarity and insight, as follows: 

WHEREAS, it is essential to the intelligent conduct of private and public 
business enterprises, to the proper timing for the inauguration of public 
works by the Federal Government, and the encouragement of similar under- 
takings by the States, to the formulation of sound economic policy, and it is 
prerequisite to the provision of relief against the hardship of unemployment 
and to the ultimate solution of the unemployment problem that accurate and 
all-inclusive statistics of employment and unemployment be had at frequent 
intervals; and 

WHEREAS, it is apparent that the United States is now suffering from a 
decided growth of unemployment, and no nationwide statistics of unemploy- 
ment in the United States are anywhere available: 

Resolved, That the Secretary of Labor is hereby directed (1) to investi- 
gate and compute the extent of unemployment and part-time employment in 
the United States and make report thereon to the Senate, and together there- 
with to report the methods and devices whereby the investigation and computa- 
tion shall have been made; (2) to investigate the method whereby frequent 
periodic report of the number of unemployed and part-time employed in the 
United States and permanent statistics thereof may hereafter be had and made 
available, and make report thereon to the Senate. 


In support of the resolution Senator Wagner pointed out that the 
President’s Conference on Unemployment, organized to aid in meet- 
ing the depression of 1921, declared itself to be “embarrassed” be- 
cause nationwide unemployment statistics were lacking. He said: 

Unfortunately, this administration and that which preceded it seems not 
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to have profited from experience. More than seven years ago this country 
was suffering from the postwar condition of unemployment. The President 
called a conference to devise measures of emergency relief and methods of 
permanent correction. Now is not the time to discuss whether that confer- 
ence was successful in its endeavors. But we can review its discussions and 
accomplishments as a warning that we should not repeat the experience. 
* %* * Read in the light of seven years’ experience one simple but funda- 
mental idea stands out as the topmost recommendation of the conference of 
1921: The need of more and better information. 

Every committee, every subcommittee, and the conference itself invariably 
returned to this as its central theme and reiterated the common disappoint- 
ment over the total lack of statistical data. Little could be accomplished 
because there was no basis upon which to begin. The conclusion reached was 
that no progress in the solution of this question could be made until accurate 
and nationwide statistics of employment and unemployment conditions were 
available. 


Three weeks later, on March 24, Secretary of Labor Davis 
made a report to the Senate in compliance with the Wagner 
resolution. In it he declared that the United States Commissioner 
of Labor Statistics, Ethelbert Stewart, finds “by the most careful 
computation methods available” that “the actual number now 
out of work is 1,874,050.” 

Those are his exact words. That the Secretary greatly mini- 
mized the problem was the construction placed upon his statement— 
and properly so—by the press. The despatch to the New York 
Times, which is typical, begins as follows: 

Washington, March 26.—The number of unemployed in the United States 
was 1,870,000 persons on January 1, according to a report to the Senate to-day 


by Secretary of Labor Davis in response to the resolution of Senator Wagner 


of New York, who recently said he had been informed that 4,000,000 were 
unemployed. 


But—Mr. Stewart in his report which accompanied Secretary 
Davis’ report to the Senate, makes it clear that his figures are an 
“estimate.” Even so they are not an estimate of the “actual number 
now out of work” but merely an estimate of the shrinkage in em- 
ployment from 1925 to 1928. Says Commissioner Stewart: 

The number of employees in 1925 used in this calculation—that is, persons 
working for wages or salaries for others—is estimated at 25,222,742. This 
figure does not include any persons operating their own business or professions. 


The calculated number of employees as of January, 1928, upon the same basis 
was 23,348,692, leaving a shrinkage between the two periods as indicated above 


of 1,874,050. 

On April 20, in a speech in the Senate, Senator Wagner analyzed 
Secretary Davis’ report. He declared that Commissioner Stewart 
honestly and candidly admits that he is not giving any unemploy- 
ment information but is recording simply the shrinkage in the 
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payroll between 1925 and 1928” and that “when Commissioner 
Stewart’s figures are properly read they indicate an unemployment 
situation far worse than I had ever suspected.” He said further: 

One may scan every line and every paragraph of Mr. Stewart’s report and 
nowhere will he find the assertion that there are now only 1,874,050 men unem- 
ployed. That statement is purely the product of Mr. Davis’s imagination. 
Mr. Stewart is too good a statistician and is too well aware of the difficulties 
of making an unemployment estimate with the available governmental machin- 
ery to try to give an exact and precise figure as to the number of unemployed. 


Senator Wagner presented “an estimate made up on the basis 
of the figures reported by the Secretary of Labor and by the same 
methods” which draws a very different picture from that painted 
by the Secretary. The Senator’s estimate follows: 

Shrinkage between 1925 and 1928, as reported by the Secretary of 


LANDES. 5 SHER Ronn dnd SOS CA CeCe COR aT ee ULER en a 1,870,050 
On the basis of the same formula there was a shrinkage between 
HOA SSA LOD OUOL ye, ocie tit etl telaeis osteo ia a ails seid ere eis eae 1,230,870 
And between 1924 and 1927 farm workers who moved to the city in 
Searchieol = urpatl employsnents aoe sere wis visits De scones lieiele gelehegs widens 500,000 
Increase in population by natural growth and immigration.......... 2,196,000 
ANGIE TE Hemera Be ietat pinidin DiS CU cee Ce ee RONEN ICE et totes 5,796,920 


“Even if we accept Dr. Klein’s assertion that one and one-half 
millions were absorbed in other industries,” the Senator remarked, 
“there are still over 4,000,000 unemployed.” And he added: “The 
fundamental danger in a misleading report like the one which is now 
before the Senate is not that we may be led to believe that there are 
2,000,000 unemployed when there are in fact 4,000,000. Such an 
error can be pointed out and corrected. The real harm is that the 
public is led to believe that the Government has the machinery and 
the means whereby it can keep informed of the number of unem- 
ployed, when, as a matter of fact, it has no such machinery.” 

As an illustration of the government’s lack of coordination and 
uncertainty growing out of its lack of unemployment data, Senator 
Wagner with grim humor quoted a bulletin of the United States 
Employment Service, released March 22, which declared: ‘The 
country has been unduly alarmed by exaggerated reports that have 
been circulated widely stating that a serious unemployment situation 
exists.” Two days later the Secretary of Labor in his report to the 
Senate said: “The present slump in employment, while not so exten- 
sive or grave as the estimates that have been generally circulated is, 
nevertheless, serious.” 

Senator Shipstead of Minnesota contributed to the discussion by 
declaring that his own computation, based on the government’s re- 
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ports since 1923 and including Secretary Davis’ report to the Senate, 
“leads to the belief that there are in the neighborhood of about 
8,000,000 persons unemployed in the United States at the present 
time.” He laid particular stress on the statement in the Secretary’s 
report that “in making 1925 the base of 100, it is understood that 
whatever there may have been of unemployment in that year is 
ignored.” 

This episode at Washington has served in a striking way to turn 
the spotlight on the deficiency of the United States in the funda- 
mental matter of keeping track of the extent of unemployment. 
The request of the Senate for information as to how much unem- 
ployment exists at present and the unenlightening reply of the Secre- 
tary of Labor emphasizes anew how deplorably unprepared is the 
United States to grapple intelligently with the problem of unem- 
ployment. 

Secretary Davis says, in reply to the Senate’s request for a report 
on a method whereby permanent statistics on the number of unem- 
ployed and part-time employed, that— 

A very careful estimate submitted to me by Commissioner Stewart indicates 
that, for $100,000 additional, the division of the bureau now handling this mate- 
rial could be increased to include a fair proportion of establishments employing 
as few as 50 persons, and that this material could be presented in detail by 
industries, states, and cities of 100,000 population. 

In addition to this, $20,000 should be added to the present appropriation for 
the employment service of the Department of Labor to enable it to extend its 
general non-statistical reports of employment opportunities by cities, to cover 


states not now included in its reports, and to increase the facilities for placing 
jobless men, especially in its farm placement activities. 


As the American Association for Labor Legislation has repeated- 
ly pointed out, it is only through the operation of an unemployment 
insurance plan such as exists in Great Britain, where registration 
of the unemployed is a requisite, that an approximately correct 
measure of the number unemployed at any given time can be ob- 
tained. Meantime a helpful beginning toward such a service in the 
United States can be made by promptly adopting needed legisla- 
tion—long urged by this Association—to create a well-coordinated 
and efficient federal-state-city system of public employment offices, 
equipped to keep statistical records of their work,! and to expand 
the fact-finding work of existing federal and state agencies so that 
more comprehensive and more nearly adequate statistics of the trend 
of employment may be always available. : 


Aree Ribs a ee such eepoeee: (S. 4157) on April 20, identi- 
cal in form wi e earlier Kenyon-Nolan bill which 
Association for Labor Legislation. nee ee eee ieee 


What About Unemployment? 


By Marcaret D. MEYER 


1 SG the past three months discussion of unemployment has 

continued to hold a large share of the public interest. Measures 
of relief and prevention urged by the American Association for 
Labor Legislation, as outlined in this Review for March,! have been 
given increased attention—particularly those calling for an adequate, 
permanent system of federal-state-city employment offices and the 
long-range advance planning of public works.2 The need for more 
effective public machinery for collecting statistics of unemployment 
has also been stressed. Along with this there has been active 
laissez faire propaganda on the part of certain interests, both politi- 
cal and industrial, designed to lull the country once more into a state 
of apathy. 

In an address which Mr. Magnus Alexander, president of the 
National Industrial Conference Board—an organization of employ- 
ers’ Associations,—gave before the Fortnightly Forum in New York, 
he said: “As mechanization of industry with its requirement of 
fewer workers per unit of production decreases production costs and 
prices, the demand for commodities simultaneously increases and 
causes not only the theoretically released workers to be re-absorbed 
but in addition calls new workers into production.” 

Thus, according to Mr. Alexander, those who talk of technologi- 
cal unemployment fail to understand the situation! This is all very 
simple from the standpoint of classical text book theory, but in 
general there has been no “simultaneous” decrease in prices result- 
ing from mechanization of industry. Prices, as reflected in the cost 
of living index of the United States Bureau of Labor Statistics, were 
in December, 1927, over 30 per cent less than the peak reached after 
the war, but the December, 1927, figure was only 1.2 per cent less 
than December, 1923, and approximately 70 per cent higher than 
1914! 

The official press release of the National Industrial Conference 
Board assures us that the decline in employment in the 1926-27 


1“Tncreasing Unemployment Calls for Adoption of Constructive Program 
of Relief and Prevention,” by John B. Andrews, American Labor Legislation 
Review, Vol. XVIII, No. 1, March, 1928, pp. 65-75. 

2 See “ ‘Prosperity Reserve’ Bill Favorably Reported by Senate Committee,” 
p. 145 of this Review. ; 

*See “Need for Unemployment Facts Shown by Issue Raised at Washing- 
ton,” p. 149 of this REvIEW. 
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period is only 9.2 per cent as contrasted with the decrease of 39 per 
cent in 1920-21. 

In a more recent address before the National Metal Trades As- 
sociation, Mr. Alexander said: ‘The increasing use of labor saving 
machinery in productive industry may cause a temporary unemploy- 
ment, but this so-called mechanization of industry is a relatively 
slow process, slow enough usually to allow for readjustment. Where 
temporary unemployment does ensue for some, the necessary read- 
justment may, and often will, cause temporary individual hardship.” 

But what does Mr. Alexander mean by “temporary” unemploy- 
ment? The fact should not be overlooked that while a readjustment 
may be made over a period of years it may not be “temporary” in 
relation to the working lives of a given group of workers at a given 
time. This is especially significant in reference to those who have 
passed the age of forty years. Displacement for such workers may 
well mean for them permanent displacement. Mr. Alexander’s 
earlier statement, quoted above, regarding the decrease in prices 
which comes “simultaneously” with increased production and his 
theory of re-absorption are therefore open to serious question. 

“The present unemployment is not temporary,” says the Kip- 
linger Washington Letter of April 9 in the S. V. K, Review. “The 
things which have caused it will continue to cause more of it— 
mainly readjustment of industry, machine methods, shifting of 
plants from one line to another.” 

Mr. Alexander questions the existence of even present tech- 
nological unemployment. “If such unemployment as existed during 
the last winter had been largely due to the increased use of labor 
saving machinery and power, then why did we hear practically 
nothing of unemployment in 1925, when from 1923 to 1925 there 
was not only a relative, but even an absolute shrinkage in employ- 
ment in manufacturing and a great increase in mechanization of this 
industry?” The answer to this seems very simple indeed. The 
existence of cyclical and technological unemployment together in the 
latter part of 1927 made the problem more noticeable to the country 
at large. As Professor Slichter has said: “The situation has been 
slow to attract attention, however, because it has come upon us 
gradually and stealthily, rather than as a result of a sudden 
and dramatic collapse of markets.’’4 


“Sumner H. Slichter, “The Pri f i PY 
Ripatha Rubreaiy # AU oie ice of Industrial Progress.” The New 
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—St. Louis Post Dispatch 


“Prosperity” 
In this cartoon the Post Dispatch calls attention to the “new” increase of unem- 
ployment which has taken place, while at the same time much business has been boom- 
ing, with industry producing more goods with fewer workers. 


Mr. Alexander goes on to say that the. decline in unemployment 
has come to a stop with the beginning of the present year. He says 
that employment in manufacturing was higher in February than at 
any time since July, 1927! This does not tally with the monthly 
employment index in manufacturing industries reported by the 
United States Bureau of Labor Statistics. The index shows 85.5 
for February, 1928, as compared with 87.3 in July, 1927; 87.4 in 
August ; 88.0 in September ; 87.6 in October, and 85.1 in December. 
January dropped to 84.2 so that there was a gain from January to 
February. But February, 1928, is lower than any February during 
the past six years, according to the April issue of the Monthly Labor 
Review. 

Nelson, Cook and Company, bankers of Baltimore, Maryland, 
go so far as to find a blessing in unemployment. They say that 
“the shadow of unemployment will reduce rent, restore labor to 
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sanity, cut the cost of living, rectify the evils of instalment selling, 
encourage thrift and rudely awaken us to the forgotten knowledge 
that the skies are not always clear and the weather is not always 
fair * * * labor must become less obdurate and the farm must 
again absorb the surplus unemployed labor of the cities.” 

A report by the National Association of Manufacturers states 
that 1,078 of its member companies are operating at 87.5 per cent 
capacity, an increase of 6.5 per cent over last year. Mr. John E. 
Edgerton, President of the Association says, “when any consider- 
able typical group of manufacturers, in all parts of the country, 
report that they are operating with more workers than last year; 
and when that same group is producing at a rate of 87.5 per cent 
of their highest possible maximum production, I cannot see where 
we have any cause for undue alarm over the employment situation 
of itself.” 

Official reports, however, do not paint such a rosy picture. 
According to the United States Bureau of Labor Statistics, although 
there was a seasonal increase for March over February, nevertheless 
employment for March, 1928, was 5.3 per cent below March, 1927, 
and 7.5 per cent below March, 1926. 

The New York State Industrial Commission reported on April 
28 that “throughout the first quarter of the year 1928, total weekly 
payrolls in factories of New York State were lower than during the 
first three months of any year since 1922,” and added that “a 
decline of over two million dollars a week in factory payrolls since 
last year must affect the consuming power of the public.” Along 
with the decline in factory payrolls, the level of factory employment 
is falling, says the New York official report, although pointing out 
that “it is true that payrolls have receded less rapidly in the last five 
years than has employment.” The report says further that “total 
factory payrolls in March were 10 per cent lower than they were 
five years ago while the number of workers employed in factories 
was 20 per cent lower.” 

In Wisconsin, the State Industrial Commission, in a report to 
the legislature’ finds that “the present factory employment in Wis- 
consin is below the level of the corresponding period of the past 
five years.” 

The New York Trust Company in its publication The Index 
takes issue with the report made by Secretary of Labor Davis to 
the United States Senate, in which he declared that there are only 


*“Wisconsin Commission Sees Need of Planni ‘ 
Increased Unemployment,” p. 163 of hic Poli: Public Works to Combat 
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—Drawn by Harry Bresaler. 


—The New Leader 
“Consolation” 


A labor journal’s reaction to the federal Administration's optimistic interpretation 
of unemployment. 


1,874,000 men now out of work. The Trust Company points out 
that figures submitted by Secretary Davis represent only a shrinkage 
since 1925—“an entirely different matter.” Including adjustments 
for a minimum unemployed in 1925 and changes in population, The 
Index arrives at an approximate figure of 3,000,000 idle men. Mr. 
R. G. Tugwell maintains in The New Republic, May 2, 1928, that 
the estimate of 4,000,000 unemployed made by the Labor Bureau, 
Inc., is probably an underestimate rather than an overestimate. Fig- 
ures reported by President Green of the American Federation of 
Labor show that unemployment among union members in twenty- 
three cities at the end of March had not decreased—an average of 
18 per cent unemployed which existed in February was still 
maintained. 
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At the same time that “all’s well” propaganda is being circulated, 
even in the face of official reports that serious unemployment exists, 
those who are most directly affected by the situation are endeavoring 
to formulate a way out. Ata recent meeting of the Central Trades 
and Labor Council of New York City, George Soule stressed the 
need for unemployment insurance. ‘The United States,” he said, “is 
the only nation in the world which is laggard in respect to unem- 
ployment insurance.” Welfare organizations and churches, which 
have experienced large volumes of relief claims during the last year 
have called conferences to discuss the problem. At the recent dinner 
of the Academy of Political Science in New York, Mr. Haley Fiske, 
President of the Metropolitan Life Insurance Company, the largest 
insurance company in the world, made his oft-repeated statement 
to the effect that the Metropolitan is ready and waiting to write 
unemployment insurance on the same basis as it now writes life and 
health insurance. All that is needed, he said, is a change in the 
legislative statutes.. This outstanding insurance authority thus sig- 
nificantly recognizes that unemployment is an insurable risk. 

At the conference on Unemployment, Prosperity and American 
Standards held by the Federal Trades Council of Reading, Penn- 
sylvania, Prof. Richard H. L. Lansburgh, formerly secretary of the 
Department of Labor and Industry of Pennsylvania and now profes- 
sor at the Wharton School at the University of Pennsylvania, said: 
“We must change the whole psychological attitude of the public at 
large, businessmen, workers, and financiers, to understand that just 
now when ‘bad times’ seem to be looming up is precisely the best 
time to go ahead with any job of building or repair wo1k, any job 
of putting in new equipment or overhauling that needs to be done, 
so that people will be kept in employment wherever practicable and 
the flow of consumer goods to market can be maintained in fair 
volume. To-day everybody seems to agree that when things are 
dull that we all do a little bit more towards bringing the whole eco- 
nomic machine to a complete standstill by withholding every possible 
expenditure and retrenching in all directions. * * * Hours of 
work must be reduced everywhere to forty-eight as an absolute maxi- 
mum to prevent unemployment and commercial depression from 
going further. * * * It will be necessary, of course * * * to 
see that the Southern manufacturer is so regulated that the Southern 
mills are brought more nearly in line with those of the North in the 
matter of hours.” 

Probably the most practical way of changing the “whole psycho- 
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—Philadelphia Record 
A Whole Industry Menaced by Economic Black Damp 
The chaos in the bituminous coal industry, with resulting serious unemployment and 


chronic under-employment, discussed in earlier issues of this REviEw, is. strikingly 
suggested in the above cartoon as a menace to the well-being of a basic industry. 


logical attitude of the people at large” so that the “economic machine 
is kept from coming to a complete standstill by withholding every 
possible expenditure” is to adopt unemployment insurance legislation 
which will serve as a deterrent to the lessening of expenditures in 
such times. 

Professor Clark® points out that, “The economy secured by an 
industry which curtails operations or shuts down in time of indus- 
trial depression is, from the standpoint of industry as a whole, 
largely a false economy, arising from the throwing of uncompen- 
sated burdens on the industries from which it ordinarily buys its 
materials, on the workers who lose their incomes through unemploy- 
ment, and on industries which cannot make goods because the 
workers have not the money to buy them. Thus almost anything 
which can be done to eliminate unemployment will be worth what 
it costs to industry as a whole.” 


*j. M. Clark, “Social Control of Business,” pp. 465-466. 
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On March 17 the Federal Council of the Churches of Christ in 
America published a well considered, informative bulletin on “Un- 
employment—The Problem and Some Proposed Remedies.” It sets 
forth the seriousness of the problem, emphasizing its social and ethi- 
cal aspects. The measures of amelioration which it presents for 
“earnest consideration and study by the churches in America” in- 
cludes the Standard Recommendations for the Relief and Prevention 
of Unemployment long urged by the American Association for 
Labor Legislation—adequate provisions for federal, state and city 
employment services and regulation of private, fee-charging 
agencies ; long-range advance planning of public works by city, state 
and federal government; the stabilization of industry, and some 
form of unemployment insurance. 

Meanwhile there have been further developments in the move- 
ment to deal with this problem both in industry and in legislative 
bodies, 

The Amalgamated Clothing Workers in the new agreement with 
the Chicago Clothing Manufacturers’ Association have succeeded in 
raising the manufacturers’ contribution to the unemployment insur- 
ance fund by 1%4 per cent—the employees now give 1% per cent of 
their weekly pay and the employers 3 per cent of the weekly pay 
roll. The agreement affects 30,000 Chicago workers. 

In the renewal of the Rochester, New York, agreement, the 
Amalgamated has for the first time secured a provision for a joint 
unemployment insurance fund in that market. The fund is made 
up of contributions of 3 per cent of the weekly payroll, half paid 
by the employer and half by the employees. The Rochester Fund 
will cover about 10,000 workers. 

At Washington on March 19 Mr. Berger introduced a bill in the 
House of Representatives authorizing the establishment of a bureau 
of unemployment insurance in the Department of Labor for the 
purpose of creating compulsory unemployment insurance. A resolu- 
tion was introduced in the Senate by Mr. La Follette of Wisconsin 
and in the House by Mr. Jacobstein of New York which proposes to 
create a joint committee of Congress to make an investigation con- 
cerning the collection of adequate statistics on unemployment, or- 
ganization and extension of public employment agencies and estab- 
lished systems of unemployment insurance and public works 
programs. 


Bills recently introduced in Congress afford an immediate oppor- 
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—New York Telegram 
Why Not? 


The need of long-range advance planning of public works to aid in stabilizing 
employment, long urged by the American Association for Labor Legislation, is sug- 
gested in the above cartoon. ‘This principle, as embodied in the Jones bill now pend- 
ing in Congress (see page 145), was endorsed by the President's Conference on 
Unemployment under the chairmanship of Secretary Hoover, and similar planning of 
public works to combat serious unemployment was recently invoked by Governor Smith 


of New York. 


tunity for much-needed federal action on constructive measures to 
aid in combating unemployment. 

The Jones Bill providing for a “prosperity reserve” for the con- 
struction of public works, as urged by the American Association for 
Labor Legislation, has been favorably reported by the Senate Com- 
mittee. The bill’ originally provided for the use of the authorized 


™See “ ‘Prosperity Reserve’ of Public Works Needed to Combat Unemploy- 
ment” by Ctto T. Mallery. American Labor Legislation Review, Vol. XVIII 
No. 1, March, 1928, pp. 77-80. 
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150 million dollars when construction throughout the country, as 
evidenced by the value of contracts awarded, has fallen off 20 per 
cent as compared with an average of the corresponding three month 
period of 1926 and 1927. This clause was amended after the joint 
hearing on April 12, changing the 20 per cent to a 10 per cent 
decline in construction from the average of the corresponding period 
of the preceding three years. The change is believed to afford a 
much more significant measure of prevention.8 If this bill is passed 
and signed by President Coolidge, an important part of the program 
of prevention will be on its way to accomplishment. 

Two bills relating to the prevention of unemployment were intro- 
duced by Senator Wagner on April 20. One (S. 4158) provides 
for the extension of the services of the Bureau of Labor Statistics 
to include building construction, transportation and retail and whole- 
sale trade figures in addition to those for manufacturing, mining 
and quarrying. The other bill (S. 4157) provides for the creation 
of employment offices on a nationwide scale under the cooperative 
auspices of federal and state governments. 

Mr. Wagner’s bill for the creation of employment offices on a 
national scale would put into practice the policy advocated at the 
President’s Conference on Unemployment in 1921 and consistently 
urged by the American Association for Labor Legislation. Only by 
some such system of employment bureaus with increased facilities 
for gathering information will profitless debates as to the number 
of unemployed be avoided. 

The Association for Labor Legislation, while urging and assist- 
ing in the adoption of legislation embodying the principles of its 
Standard Recommendations, recognizes that the steps thus far taken 
mark merely a beginning toward legislative preparedness against 
unemployment. The need for action continues even when industrial 
activity increases. The responsibility for intelligent action is, per- 
haps, all the more pressing when conditions are not such as to call 
for “undue alarm.” The time for planning is when all energy is 
not of necessity consumed in temporary relief measures. Come 
what may in the line of comforting statements from certain active 
propaganda interests, an intelligent program calls for active work 
designed to maintain better equipped employment bureaus; to es- 
tablish unemployment insurance, and to extend generally the prin- 
ciple of long-range planning of public works, 


*See p. 145 of this Review. 


Wisconsin Commission Sees Need of 
Planning Public Works to Combat 
Increased Unemployment 


i CREASED unemployment was reported to the legislature on 
March 1 by the Wisconsin Industrial Commission, pursuant to 
a joint resolution adopted January 27 in which the commission was 
called upon to inquire into employment conditions.1 The commis- 
sion points out that “it was not necessary to undertake a special 
inquiry at this time inasmuch as this commission has been securing 
and publishing monthly data on employment and earnings since 
July, 1920,” and says: 

“The reports made by employers to this commission show that 
present factory employment in Wisconsin is below the level of the 
corresponding period of the past five years. Even in the last year 
(from January, 1927, to January, 1928) factory employment de- 
clined 3.4 per cent. The greater part of this decline took place 
during the last five months of 1927. The situation varies greatly 
from industry to industry. Thus, the metal working and wood- 
working industries, which employ slightly more than 50 per cent 
of all factory workers show decreases of 10.2 per cent and 3.8 per 
cent, respectively, during this period.” 

The commission reports that “information from numerous 
sources indicates that the number of factory employees in the 
United States has been declining since 1919, despite the increase in 
output. This decline is attributed to the more extensive use of labor 
saving devices, sometimes referred to as the mechanization of indus- 
try.” And it adds: “Tending to aggravate the downward trend in 
factory employment is the fact that industry and trade are now much 
less active than at this time a year ago. While there has been no 
sudden and dramatic collapse of markets and paralysis of industry, 
such as was experienced in 1920, there has been a considerable de- 
cline in factory employment, unobserved for the most part except 
by public labor officials and others whose business it has been to 
give particular attention to employment conditions.” 


4See “Wisconsin Acts to Combat Unemployment Through Existing Public 
Works Law,” American Labor Legislation Review, Vol. XVIII, No. 1, March, 


1928, p. 86. 
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Long-range advance planning of public works and effective use 
of public employment offices are suggested by the commission as 
immediate measures that can be taken by the state to aid in combat- 
ing unemployment. It says: 

“Although it is hazardous to predict what the future course 
of events will be, this commission is of the opinion that while 
factory employment will increase somewhat during the coming 
year and outdoor employment will also increase during the sum- 
mer months, there will continue to be considerable unemploy- 
ment, particularly next winter. The state itself can do little to 
relieve the situation, except to continue to maintain public 
employment offices and to arrange public works with due regard to 
employment conditions. While the public employment offices 
cannot, of course, create jobs, they can bring the jobless workers 
quickly and without charge in contact with such jobs as do exist. 
In order to properly distribute public work it is necessary to 
develop a program for the future as well as the present, so that 
funds will be available and the work wisely undertaken and car- 
ried forward.” 


Emphasizes Need of One Day’s Rest in Seven 


INCE 1913 the American Association for Labor Legislation has been urging 

the adoption of the Standard Bill for one day of rest in seven. Three 
states—Massachusetts, New York and Wisconsin—have adopted this effective 
legislation, but it has been extremely difficult to convince legislators or even 
citizens who are otherwise well informed that the problem of seven-day labor 
1s serious. 

Now comes the Standard Oil Company of California with an announce- 
ment on April 25 that it has adopted a six-day week for drilling crews in 
place of “the traditional seven days universal throughout the oil industry.” 
This Company, it goes on to say, “was the first of the oil concerns to put in 
an eight-hour day in place of a twelve-hour day in 1917.” The company also 
states that the eight-hour day proved successful and drilling went along as 
practically and as economically as before, adding that it believes the shorter 
week will prove equally practical and beneficial. 


*For Standard Bill for one day of rest in seven see American Lab gh 
lation Review, Vol. IV, No. 4, December, 1914, p. 630. merican Labor Legis 


Old Age Pension Legislation 


P,LSEWHERE in this number of the Review will be found interesting 
articles on social insurance problems, including old age pensions, by John 
A. Lapp (p. 181), Leifur Magnusson (p. 189), Paul H. Douglas (p. 203) and 


P. M. Draper (p. 205). 


WitH seven states holding regular legislative sessions in 1928, old age 
pension bills were introduced in five—New York, New Jersey, Massachusetts, 
Rhode Island and Virginia. While final action was not taken in any of these 
states, provisions were adopted in two for further investigation. In New York 
(as outlined below) the official investigating commission’s appropriation was 
doubled. In Rhode Island, the state commssioner of finance is directed to make 
a study of old age pensions, “with a view to their practical adaptability in this 
state.” In Maine, an old age pension investigation authorized in 1927 is under 
way by the secretary of the State Board of Charities and Corrections and 
the Commissioner of Labor and Industry. In Massachusetts a bill establish- 
ing a public bequest commission and public bequest fund was passed by the 
Senate as supported by organized labor but opposed by a local Committee on 
Old Age Security. 


In New York State the 1927 legislature doubled the financial appropria- 
tion for the official study of aged dependents. The continuing legislative com- 
mittee—hitherto concerned with conditions in institutions—may now be held 
responsible for a more nearly adequate study of “the non-institutional poor.” 

On February 24, in a letter sent widely throughout the state, the American 
Association for Labor Legislation stressed the need for immediate legislative 
action looking to the adoption of adequate old age pensions. It pointed out 
that, “In New York during two years an official commission (with wholly 
inadequate appropriations of $5,000 yearly) has been studying aged dependents 
in public institutions. Not covered by this present survey is the supremely 
important group of aged dependents outside of institutions. Is it not clear 
that the next important step in New York (where conflicting private reports 
now confuse the public) should be a genuine, adequate, official study of the 
non-institutional poor?” (See this Review for March, 1928, p. 102.) 

Following this, on March 7, Governor Alfred E. Smith sent a special 
message to the legislature, as follows: 

“T am convinced that there is great need of a careful study of the problem 
of the aged poor who are outside of institutions, with a view to discovering 
what the State should do to meet this problem. A considerable number of 
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persons who devote their time to solving welfare problems have presented to 
me arguments which seem to be unanswerable, that the State should formulate 
a definite, intelligent policy on the subject of the dependent non-institutional 
poor. } 

“The Board of Charities at the head of the Department of Charities is 
admirably organized to undertake this study. All that is needed is a modest 
appropriation to enable them to do it. I therefore recommend to your Honor- 
able Bodies that you pass an act placing this duty upon the Department of 
Charities and appropriating $10,000 for the purpose.” 

While the legislature did not carry out the Governor’s request to entrust 
the Board of Charities with the investigation, it did continue the existing 
legislative committee and increased its appropriation from $5,000 to $10,000. 
The committee now is faced with the opportunity of making a constructive 
survey of old age dependency as it exists outside of institutions. If the com- 
mittee invites and secures the co-operation of existing private relief and other 
organizations in gathering the facts, it will undoubtedly be able to make a 
report of concrete service to the legislature in its action on much-needed old 
age pension legislation. If the report is to have proper consideration by the 
public and the legislature, it is important that it be submitted early in the 
next session, and not, like so many such reports in recent years, presented only 
when the legislature is nearing adjournment. 


In Canada two additional provinces—Saskatchewan and Manitoba—have 
adopted old age pension legislation, entering into federal-provincial cooperation 
under the terms of the Old Age Pension Act adopted by Canada in 1927. 
Yukon Territory recently concluded an agreement with the federal govern- 
ment for the payment of pensions. Since British Columbia enacted an old age 
pension law in 1927, three provinces and one territory have thus already joined 
with the Dominion in this modern form of caring for aged dependents. 


As this Review goes to press, the American Association for Labor Legis- 
lation has received official information from Canada concerning old age pen- 
sion legislation which shows that since the first of September, 1927, over 
$200,000 has been disbursed to some 2,500 pensioners in British Columbia. It 
is anticipated that by the first of May next the Yukon and the provinces of 
Manitoba and Saskatchewan will also be actively engaged on the project and 
10,000 people in all will be enjoying the benefits of old age pensions. 


Dr. I. M. Rustnow, director of the Jewish Welfare Society of Philadelphia, 
a distinguished statistician and actuary, author of “Social Insurance,” and for 
years a close student of social problems, contributes to The New Republic for 
April 25 a well considered and expert criticism of the report on old age 
dependency recently made by the National Civic Federation (see this Review 
for March, 1928, p. 103). Dr. Rubinow properly states that “a certain critical 
attitude” is necessary in weighing the conclusions drawn in the Federation’s 
report because of the well-known antagonism of this group “to all proposals 
for social insurance and old age pensions.” He questions the Federation’s use 
of statistical data in its attempt to minimize the problem of old age depend- 
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ency, including “the deliberate exclusion of aged persons, already in institu- 
tions, fromi this inquiry as to dependency, and failure to relate dependency to 
occupation. Dr. Rubinow refers to the persistence with which official commis- 
sions and legislatures have grappled with the problem of old age dependency 
and notes that “the American Association for Labor Legislation for many 
years has sponsored efforts in that direction.” He concludes that, despite the 
opposition of certain industrial interests, “the problem will not down” and 
that “one may reasonably hope that the social conscience of the American 
people will not disregard much longer the problem of proper provision for the 
aged, only because some 30 or 40 per cent and not 85 or 100 per cent require it.” 


“GOVERNMENT old age pensions will come,” says an editorial in the Amer- 
ican Labor World. “They are dictated by social justice.” 


Evans Crark, in an article in the New York Times, April 1, entitled “Old 
Age Pensions Increase in Public Favor,’ refers to the recent “historical” 
action by France in adopting a comprehensive system of social insurance, 
including old age insurance, and contrasts the progress made by other coun- 
tries with the backwardness shown by the United States in protecting wage- 
earners against illness, unemployment and old age dependency. Among the 
evidences in the United States of increasing interest in state action to provide 
modern and humane care for the aged poor, Mr. Evans cites “the active cam- 
paign being carried on for pensions by the American Association for Labor 
Legislation, and increasing legislative activity in this direction.” The article 
is effectively illustrated with a reproduction of a woodcut by Douglas Percy 
Bliss under which appears the eloquent line—“Old Age Pensions Counteract 
the Spectre of the Poorhouse.” 


A cAmpaiGcN has been initiated in Pennsylvania to bring about final adop- 
tion of a constitutional amendment permitting old age pension legislation. 
The old age pension act of 1923 was nullified by the courts because of a 
peculiar provision in the Pennsylvania constitution. The 1927 legislature failed 
to pass a bill submitting the necessary constitutional amendment to the voters. 
As an aid in the present campaign the Fraternal Order of Eagles sent a ques- 
tionnaire to all legislative candidates asking for their views on an old age 
pension constitutional amendment which will again be submitted to the 
legislature. 


Discussine pitfalls to be avoided in old age pension legislation, Prof. J. P. 
Chamberlain of Columbia University, at a national conference on old age 
dependency held in New York City, April 10, said: “Don’t depend on persons 
learned in the law. Depend on persons learned in the facts.” He urged that 
civic and social service organizations familiar with the problem of aged 
dependency cooperate to the fullest possible extent with the official investi- 
gating commission in New York State in bringing out the facts concerning 
the non-institutional aged poor. Leifur Magnusson, director of the Wash- 
ington Branch of the International Labor Office, declared that America lags 
behind Europe in recognizing that care of the aged poor is a social obligation. 
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(Mr. Magnusson outlines European progress in an article on page 189 of 
this Review.) James H. Maurer, president of the Pennsylvania State Fed- 
eration of Labor, and formerly chairman of the Pennsylvania Old Age Pen- 
sion Commission, described appalling conditions he had found in poorhouses 
and said that “an almshouse is an expensive luxury for the tax payer and a 
hell on earth for the inmates.” 


COMMISSIONER oF Lasor W. A. Pat Murpeuy of Oklahoma is actively 
urging adoption of an old age pension law. A recent news story in the Tulsa 
Tribune reports that, “As to the old age pension bill, Murphy continues to 
receive much support from within the state, while the American Association 
for Labor Legislation has assured him it will have available, before the next _ 
legislature meets, a study of the actual working of the law in the six states 
and one territory where it is in effect. Likewise the Association will furnish 
its standard minimum bill.” 


CREATION of a commission of fifteen “to inquire into the subject of old age 
d: pendency in the United States and proper method of its relief, and to report 
back its findings within two years,” is proposed in a joint resolution (H. J. 
Res. 278) introduced in Congress April 19 by Representative Sirovich of 
New York. 


A BILL to provide a federal system of old age pensions has been introduced 
in Congress by Representative Berger of Wisconsin. The bill proposes a pen- 
sion, to be paid out of appropriations by Congress, of $8 a week to persons 
60 years of age or more whose income from other sources does not exceed 
$8 a week. 


Four old age pension bills were recently signed by Governor Smith of 
New York providing that a city employee entitled to a pension may retire 
at his or her request at the age of 55 years; that New York City’s retirement 
system be reopened to employees who have not joined it; that an employee 
who is involuntarily separated from the service through no fault of his or her 
own is entitled to a pro rata pension, and that the disability clause, which 
deprived a retired employee from receiving full pension, be abolished. 


Says the Lowell (Mass.) Telegram: “The ‘Standard Bill’ for old age 
pensions which the American Association for Labor Legislation will put for- 
ward in the 1929 session of * * * state legislatures * * * is bitterly 
attacked by an editorial in the current issue of Barron’s Financial Weekly as 
a long step in the direction of Socialism. Barron’s fears that with similar 
systems already established in Montana, Nevada, Wisconsin, Kentucky, Colo- 
rado, and Maryland, the bill stands a good change of carrying the country 
* * *” Barron’s—an organ of high finance—professes to be outraged at what 
it calls this Association’s progress “in emancipating the worker from the duty 
of providing for his own, his wife’s, his mother’s, and his father’s old age.” 
It has no suggestion to offer, however, as to who is to provide for the wife, 


the mother or the father of 70 years of age or over who have no “worker’ 
to support them. 
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Tuts Review for December quoted a dispatch from Springfield, Mass., 
headed “TOO OLD, ENDS LIFE.” It said: “They were going to 
send Mrs. Elizabeth Woods, 68, to an old ladies’ home, but attendants 
found her dead in her own kitchen. A tube from which poured illum- 
inating gas was in her mouth.” Now comes a similarly tragic story 
from Salem, N. J., headed “RECLUSE, 70, ENDS LIFE TO KEEP 
OUT OF POORHOUSE.” It says: “Choosing death rather than life 
in the county poorhouse, Gibbe Jamieson, 70, killed himself as county 
officers were gathering together his effects for the removal. Weeping, 
he watched the officers. Then, suddenly, he reached under an old couch, 
and produced a revolver, shouting: ‘I’d rather die than go to the poor- 
house!’ He shot himself through the head.” 

The American Association for Labor Legislation is urging the adop- 
tion of a modern plan of old age pensions so that non-institutional aged 
dependents, instead of being sent “over the hill to the poorhouse,” may 
remain in familiar surroundings and among their few remaining friends. 
It has for several years been calling attention to this problem and 
urges desirable legislation based on the “Standard Bill.” Special support 
for this work is earnestly invited. 


Non-Institutional Aged Dependents in San Fran- 
cisco in Need of Old Age Pensions 


yg of the dependent aged in San Francisco by committees of the 
University of California and the San Francisco Community Chest,’ 
recently concluded, comes as an illuminating addition to the many private 
and official inquiries showing the need for old age pension legislation. It is 
of timely value in California, where an old age pension bill passed the legis- 
lature in 1925 but was vetoed by the Governor, and where an official investi- 
gation of old age dependency is now under way. Attention had been called 
so frequently to the unsatisfactory manner in which non-institutional aged poor 
were cared for locally that the committee was convinced of the need for a 
survey. 

According to the Committees’ finding there were 21,156 people who had 
reached the age of 60 or more years dependent in some degree upon the com- 
munity of San Francisco in 1925—1,137 were in county Relief Homes, 375 
received outrelief, 364 were in five private pay homes, and 280 in the Little 
Sisters’ Home. The total expenditure per capita per year amounted to $300, 
a total annual expenditure of $625,000. 

Unwise investments, uncompensated accidents, sickness, sudden death of 
the bread-winner of the family, the fire and earthquake of 1906, industrial 


1“The Dependent Aged in San Francisco.” Prepared under the Heller 
Committee for Research in Social Economics of the University of California 
in collaboration with the Coordination Committee of the San Francisco Com- 
munity Chest. Berkeley, University of California Press, 1928. 127 pp. 
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changes—such as the breakdown of certain skilled trades which results in the 
inability of highly skilled workers to find jobs—destitution and loneliness, and 
above all, childlessness and widowhood are factors entering into the cases 
studied. 

“In most cases * * * the case story is a promiscuous tangle of charac- 
ter defect, unfortunate family life, economic insufficiency and business disaster,” 
says the report, which adds: 

“Fairness in judging those who in old age become social dependents would 
seem then to dictate a judgment of human nature less wholesale and adverse 
than the one implied in the contention that any universal provision for old age 
would simply tend to increase the number of shiftless and that not all ne’er- 
do-wells can save for their latter days. If these cases are typical, and the 
results of other studies warrant believing they are, a more just view of the 
matter requires the avowal that adverse conditions enter into most of the 
cases and that the most fortunate circumstances of birth, training, and eco- 
nomic opportunity may not protect the occasional individual from the poor- 
house or its equivalent.” 

Both San Francisco and Alameda Counties maintain almshouses to which 
many of the aged poor are reluctant to go because of the definitely institutional 
atmosphere—the dealing with masses, not individuals. 

Alameda County, in addition to institutional relief, provides opportunity 
for one-half of its aged poor to remain in their homes through a county system 
of outrelief. “In addition to the merit of meeting the personal needs and 
desires of the old people,” the report states, “the Alameda County system of 
outrelief has the additional advantage that it costs less than caring for the 
aged poor in an institution. It encourages the old people to make such efforts 
as they can to earn part of their living. Outrelief saves the face of these 
aged dependents.” 

But San Francisco County relies on voluntary contributions to keep the 

aged poor anywhere save in the almshouse. “A small but by no means negli- 
gible body of old people are thus left without the bounds set for county care. 
An aged couple accustomed to the privacy of family and home; an old man or 
old woman who has acquired habits of privacy in earlier life; the old person 
who has a home but no income; such as these are ordinarily reluctant to go 
to institutional dormitory life and unhappy if forced into it. In San Fran- 
cisco old people of this kind must depend upon the private charities. Hence 
private relief agencies find themselves annually called upon to spend thousands 
of dollars monthly on the care and maintenance of aged persons whose pitiful 
condition is brought to their attention.” The difficulty in San Francisco 
County is the fact that the present policy cannot be changed until a change is 
made in the charter. For the charter limits the power of the supervisors to 
caring for the poor in almshouses or hospitals only. 
y N either county, however, spends $360 per capita per annum, an amount 
which all students of the old age pensions regard as that which will buy 
the aged a minimum of health and decency in goods and services.” Had it 
not been for the services of private agencies “so valiantly given” in the form 
of institutional care and outreliefs, the situation would not have been saved 
from “one of serious abuse.” 


The High Cost of Being Sick 


By Micuaet M. Davis 


(Eprtor’s Notre: Dr. Davis, who is an authority on health problems and whose 
service as consultant to the Associated Out-Patient Clinics Committee of New York 
City has brought him in close touch with the individual tragedies resulting from sick- 
ness, sets forth in the following article not only the high cost of being sick but also 
the “‘uneven incidence of sickness.” In this fact that sickness is distributed unevenly 
lies the need for the insurance method of protecting wage-earners, as Dr. John A. 
Lapp points out elsewhere in this Review. And it is through Social Insurance that 
such protection is given universal application.) 


MAGAZINE writer complains that it cost a certain sufferer 
$250 (besides hospital charges) to be relieved of a pair of 
tonsils. The next month a physician rises to protest that he knows 
a number of competent doctors who will do the operation for $40. 
At almost any afternoon tea we may learn that well-to-do Mr. Jones 
paid for the extraction of his appendix the sum of $1,500, of which 
$1,000 was the surgeon’s fee, while John Brown, having the same 
operation in less luxurious quarters in the same hospital, got off 
with a total bill of $200, which nevertheless was the equivalent of 
a month’s income. We hear tales of those who have sought diag- 
nosis from a number of specialists, and, having secured an equal 
number of opinions at a cost of from $100 to $500, do not know 
which opinion to take. We are told of wage-earning families whom 
sickness plunges into poverty, and of middleclass families who for 
the same cause are burdened with years of debt. 

The cost of being sick can be studied from the standpoint of 
the expense of particular illness. A few illustrations from many 
hundred available cases will be given. 

Take a minor disease, acne, commonly known as “pimples.” A 
skin specialist estimated that the minimum charge to a patient would 
be $70 for treatment, mostly by X-ray, running over a period of 
between three and four months. His figure for a patient of means 
was $210, and for a middle-group patient, $140. For another skin 
disease, a case of eczema in a child of one year, not requiring such 
an expensive type of treatment, another doctor’s charge book showed 
a bill of $46, itemized as follows: 7 home visits, $28; 6 office visits, 
$18; 6 urinalyses, no charge. The period of time covered was nearly 
six months. 

Nearly all families have the experience of needing the eyes of 
some member examined to see if glasses are required. A number 
of these “refraction cases” showed bills of from $10 up to $45, the 
additional expense for glasses depending on the kind of lenses pre- 
scribed and the sort of frames selected. 
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Syphilis, that social scourge, is expensive to treat. _One case 
cost the patient $255 during a period of nine months; in another 
case the bill had amounted to $545 after about twenty months. 

Flat-foot is common. One man with flat-foot paid, during a 
period of three months, $75 to $80 for treatment, including the cost 
of special shoes, massage and exercises. Several cases of abscess 
on the neck ranged in cost from $69 to $110, including the opera- 
tion, for which the fee was $15 to $20. A case of gastric ulcer, 
not requiring a surgical operation, but treated by medical means, 
cost in one year $112 at minimum private rates, of which about $40 
was for the laboratory work. There was additional expense for 
special diet for the patient at home to an amount not known to the 
doctor. For a mild but chronic case of kidney disease, one patient 
paid over a hundred dollars during the first year of his treatment, 
about half of which was for the making of the diagnosis (many 
laboratory tests) ; and about $50 a year for continued care for sev- 
eral years thereafter. 


Do these rates seem high or low to the reader? Perhaps that 
depends on whether one is trying to square them against a family 
budget of $2,000 or of $10,000. To add to the list several hundred 
other cases that are in hand would be wearisome. More profitable 
will be the summary of the cost of medical care as reported in 1924 
and 1925 by eighty physicians of Brooklyn to a committee of their 
own county medical society. In over half of the 299 cases which 
these 80 physicians reported, the expense to the patient was more 
then $100, but in only one-quarter of the cases did it run above 
$200. The patient’s bill for professional fees in these cases ranged 
in short illnesses from $5 to $300; in long, acute illnesses, from 
$50 to $700; in chronic illness, from $25 to $250. 

The rates of the Brooklyn doctors are lower than those across 
the East River and correspond to cases secured from smaller com- 
munities. Thus the usual rate for an office visit was reported at the 
time as being $2 for general practitioners and $5 for specialists. 
The corresponding figures for visits to the patients’ home were usu- 
ally $3 and $10. Some specialists, however, charged less, and some 
general practitioners more than these figures. The lowest rates re- 
ported were fifty cents for an office visit and one dollar for a home 
visit; the highest rates were $15 and $25. For operations the re- 
ported fees ranged from $50 to $500; for consultations, from $25 
to $100. 

The “high cost of babies” seems often to have been a fiction 
in Brooklyn at this time. Thus one practitioner showed his charge 
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book for three cases, all confined at home, in which the patients 
had paid, respectively, $50, $55 and $75. The variations were due 
to the greater or less number of visits required, before or after 
delivery, according to the condition of the mother. The figures 
do not, of course, include any nursing or other costs at the patient’s 
home. On the other hand, a physician specializing in obstetrics 
showed record of a case in which the baby had been delivered in 
the hospital. The doctor’s fee was $150, and the hospital charges 
for ten days brought her total bill to $305. 

One paragraph from the published report of the Brooklyn 
doctors makes an interesting economic classification of diseases: 

1. Cases of short duration with heavy expense: hernia, $723; fibroid of 
uterus, $298; appendicitis, $375; gall bladder, $274; skin cancer, $100; oper- 
ation for convergent strabismus, $164; confinement cases, $50, $110, $289. 

2. Cases of long duration with heavy expense; bronchial pneumonia, $210; 
gastric ulcer, $252; acute urethritis, $151; traumatic neurosis, $710; compound 
fracture, $937; mastoiditis, $229 (reduced fee) ; ovarian fibroid, $234 (reduced 
fee) ; chorea, $200 (reduced fee). 

3. Cases of long duration with light expense: pneumonia, $55; fracture, 
$13, $60 (reduced fee), $118; pyelitis, $42 (reduced from $50) ; scarlet fever, 
$36; endocervicitis, $36. 

4. Cases of short duration with light expense: otitis media, $20; quinsy, 
$15; ringworm, $21; hemorrhoids, $19; tonsilitis, $10, $30 (reduced fee). 

5. Cases of long duration with distributed expense: hypertension, $190; 
nephritis, $235; diabetes, $150; aortitis, $165 (reduced from $330). 

I have deliberately excluded examples of the high fees for sur- 
gical operations which as a rule startle the community more than 
they do the wealthy patients who pay them, and I take for granted 
what we all know to be the generous and continued forbearance of 
many medical men to patients of limited means. Their reductions 
of fees are familiar to the public, and all too familiar to the con- 
scientious physician who must face the conflict between service and 
self-support. 

If we regard the statistics of the cost of care of individual 
illness from the point of view of the doctor, the nurse, and the 
hospital, we are led to conclude that adequate care for “an illness” 
will vary with the nature and duration of the illness, and may be 
anywhere from $5 to $1,000, leaving out the upper luxury levels. 
The cost of diagnosis and treatment nowadays varies so widely that 
any average cost of care for “an illness” would be meaningless. 
If we also regard the same figures from the point of view of the 
patient, we come to the conclusion that what matters is hardly 
the cost, but rather the relation of the cost to his annual budget. 
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The discussion of sickness in this paper is made with full recog- 
nition of the overshadowing importance of prevention as contrasted 
with curative work. Both from the standpoint of human benefits 
and economy, prevention pays. Nevertheless, society faces, and 
will continue to face, a large and considerable burden of sickness, 
and the most rapid application of preventive work that we can hope 
for will only diminish and will not abolish the sickness burden. The 
burden of sickness will, moreover, continue to be uneven in its inci- 
dence, and hence to cause disaster to those individuals upon whom 
the heavier burdens fall within any given year. It should also 
be said that the use of the term “‘cost” in this paper is not intended 
to include anything but the money cost of caring for sickness. The 
words “outlay” or “expense” might perhaps be more accurate, 
since in the larger sense of the word “cost,” there would have to be 
included the wage loss due to sickness, the losses due to productive 
inefficiency, to diminished purchasing power, etc. 

So much for the statistics of the cost of care of individual 
illnesses. We may also study the cost of being sick by investigating 
the annual expenditure of individuals and families for the care of 
sickness. 

If we are dealing with the diet of a family, and if we know 
the number, age and sex of its members, we can calculate in 
advance quite closely the amount of food that will be needed to 
keep that family nourished for a year, and can also estimate 
with considerable accuracy the minimum necessary cost of that 
food. So, too, with the family’s requirements for rent and for 
clothing, for these, like food, are daily or regularly recurring 
needs. But with sickness no such advance estimates are pos- 
sible. From Uncle Sam’s studies we know that the average 
family among nearly 17,000 city and farm families spent $60 or 
$70 in a year for the care of illness. But does that help us to 
decide how much our family shall need to spend during next 
year? Not a bit. 

Fortunately, there are facts available which will take us 
nearer to the “living realities behind the average.” During 1922 
a public health nurse under the auspices of the Committee on 
Dispensary Development of New York followed intimately for 
abe va eS of health in the population of a 

ik oN 
feeaie cages of a fae ous mre arpa 
ring were secured. Four 
hundred and thirty-six cases of illness were reported from an 
average population of 1,800, but these 436 cases occurred among 
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292 individuals, several of whom, as will be seen, were sick 
more than once. There were 400 different families in the block. 
The 292 sick persons were in only 160 families, 40 per cent of 
the total. In 60 per cent of the families no sickness was 
reported during the seven months. Here is an illustration of 
the uneven incidence of sickness. The uneven incidence of ex- 
pense follows as an inevitable consequence. 

For another and significant angle of the situation we might 
go back to one of the first family budget studies in this country, 
that made in 1907 in New York City by Professor R. C. Chapin. 
Analyzing expenditures for the care of sickness in working- 
men’s families, classified by income groups, he demonstrates that 
expenditure increases with income. Both the numbers and the 
percentages of the families reporting the smaller expenditures 
were larger among the lower income groups. Chapin then goes 
on to show that the numbers of families reporting serious illness 
were pretty evenly distributed throughout the income groups, 
that the increased expenditure was due to increased funds avail- 
able for care and that lack of means rather than lack of sickness 
prevented the outlay in the lower income classes. The uneven 
incidence of sickness was not an unevenness in relation to 
family income. 

In a study by the Public Health Committee of the New York 
Academy of Medicine, in 1918, information was secured of the 
expense for medical treatment among 366 families with low 
incomes. The average number of persons in these families was 
five and a half, and the weekly per capita income was not over 
$6.50, or some $1,800 a year for a family of this size. The study 
did not report, and wisely, the “average” family expenditure 
for sickness. It did report this illuminating distribution of 
expenditure: 


Of the 366 families— 
16% spent Nothing 


37% “ Less than $11.00 
20% “ $11.00 to $20.00 
11% “ $21.00 to $30.00 
8% “ $31.00 to $50.00 
2% “ $51.00 to $70.00 
1% “ $71.00 to $90.00 
5% “ ‘Over $90.00 


Fifty-three per cent of these families spent less than eleven dol- 
lars in a year for the care of sickness. Undoubtedly a certain 
amount of charitable care, free or at low rates, was secured, though 
these were selected as self-supporting families. On the other hand, 
5 per cent, or eighteen families, had so much sickness that they 
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expended over ninety dollars apiece. These eighteen families spent 
about as much for sickness as the 184 families in the two lowest 
groups! Upon them fell the heavy burden, but it was by no 
means necessarily true that they had any larger means wherewith 
to meet it. 

A similar illustration was given by Dr. Lee K. Frankel, who 
referred in an address to a study of 600 working women’s 
budgets, by the Industrial Commission of California, stating 
that only 50 per cent of the group showed any expenditure for 
a doctor or for medicine and that one-half of the entire expen- 
diture for sickness in the whole group was borne by 3 1/3 per 
cent of them. The uneven incidence of sickness was again shown 
in 1922 in a review during one month of the physical condition 
of 281 families known to the Association for Improving the 
Condition of the Poor of New York. During this month, 16 
per cent of all the persons belonging to these families were sick, 
and all of the sickness occurred among slightly more than half 
of the families. 

The most recent and accurate information that we thus far have 
on the incidence of the burden of sickness is from Hagerstown, 
Md., where the United States Public Health Service has followed a 
large part of the population through a period of over two years. 
Of 4,420 persons whose state of health was reported on throughout 
a continuous period of 26 months: 

20% had no recognized illness at all during the period; 
25% were sick once during the 26 months; 
20% were sick twice during the period or about once a year; 


35% were sick four times or more during the period or an average more 
than twice a year. 


When in 1918-1919 the United States Bureau of Labor Sta- 
tistics made its monumental study of the budgets of 12,096 
families, the expenses for caring for sickness were of course 
included, and not’ a little attention has been devoted to the 
average expenditure for sickness of $60.39 tabulated from the 
report of these families. Through the courtesy of Commissioner 
Ethelbert Stewart, a special tabulation of the 2,046 families was 
made, showing the actual distribution of the expenditure for 
sickness, that is, the number of families reporting various 
specified amounts of annual expenditure. These families were 
in the six cities of Boston, New York, Philadelphia, Cleveland, 
Chicago and St. Louis. The following table shows some of the 
enlightening results of this inquiry. I am greatly indebted to Com- 
missioner Stewart for this cooperation, and others should feel great- 
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ful also, for the distribution of the expense of sickness revealed 
thereby, is extremely important. 


DISTRIBUTION OF EXPENDITURE FoR SICKNESS AMONG 2,046 FAMILIES 
IN Srx CITIES 


Expenditure 
Per Family Number of Total 
Per Year Families Per Cent Expenditure 
0 37 2 0 
$.01— $4.99 108 5 $324 
5— 9.99 126 6 1,008 
19— 19.99 293 14 4,688 
20— 29.99 247 12 422 
30— 39.99 230 11 8,050 
40— 49.99 201 10 9,045 
50— 74.99 344 17 20,640 
75— 99.99 171 9 15,045 
100—249 .99 247 12 37,050 
250 & Over 36 2 9,300 
Total 2,046 100 $112,572 


Notice how unevenly the expenditures fall! Thirteen per cent 
- of the families expended less than ten dollars in the course of a 
year. From other sources we learn that most of this money went 
for drugs and medicines. On the other hand, 14 per cent of the 
families spent more than $100 and 2 per cent more than $250. The 
‘thirty-six families who were so hard hit by sickness as to cause 
them to expend more than $250 apiece paid altogether a total of 
over $9,000. On the other hand, 564 families spent altogether only 
$6,020. Thirty-nine per cent of the families paid out less than 
$30, or less than half of the “average,” while the 14 per cent who 
had to spend more than $100 bore 40 per cent of the total finan- 
cial burden. Fifty-five per cent of the total burden fell upon 23 
per cent of the families. 

Evidently the truth of the matter is that these 2,046 families 
were made up of a large group upon whom fell little sickness and 
only light expenditure during the year, and a small group upon 
whom there came a heavy sickness charge and a burden difficult 
to meet without disaster. If it were only possible to tell in advance 
into which group any particular family, such as our own, would 
fall! 

Very close to the same percentages are shown in Professor 
Jessica B. Peixotto’s new book, “Getting and Spending at the Pro- 
fessional Standard of Living,” of 96 families of the faculty of the 
University of California. One-quarter of the families spent less 
than half of the “average” annual expenditure for sickness, while 
one-sixth had to spend from two and one-half to ten times the 
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average. Among these were five families, two of which had incomes 
under $5,000, who spent each between $1,000 and $2,000 for health. 

I stress this uneven distribution because popular writers, physi- 
cians, hospital managers, social workers, and (dare I say it?) even 
economists and statisticians have been accustomed to treat the 
finances of sickness as they have the finances of food, shelter, 
clothing or other regularly recurring items in the family budget. 
Much effort has been spent to collect facts showing the annual 
expenditures of families for sickness and for other items. The 
sickness items are averaged, and an annual allowance is included 
in the annual budget of $1,800, $2,000 or $2,400 deemed adequate 
for a certain size family with a certain standard of living. A doc- 
tor writing in the Atlantic Monthly of December, 1927, says: 

A certain amount of illness will overtake any family. A budget for this 
will release a family from all fear of that evil day. p. 861. 

To speak thus in terms of average annual allowances for the 
care of sickness implies two assumptions: 

1. That we can provide against sickness as we do for food, 
or rent, or clothing, or other regularly recurring necessities. 

2. That sickness falls upon most individuals and families with 
comparative evenness year by year. 

We know that the second assumption is untrue. Are we not 
convinced that the first assumption is untrue also? 

We find the idea of budgeting for sickness as we do for food 
and clothing in many minds, not only among physicians who write 
letters to magazines. The physician who is considering whether or 
not he should reduce his fee to a patient is likely to be proceeding 
on the same theory. We find that in the carefully prepared budget 
of the United States Bureau of Labor Statistics in 1919 in which a 
proper “American standard of living” was believed to require $2,262 
annual expenditure for a family of five, an allowance of $80 was 
made for the care of health. We find in January, 1925, the Visiting 
Housekeepers’ Association in Detroit, who planned a budget simi- 
larly for a wage-earner’s family, came to the conclusion that the 
necessary annual income was $2,152 at that place and time and 
included in the budget an allowance of $82 to provide against sick- 
ness. In many hospitals and out-patient clinics family budgets of 
this type are utilized by admitting officers for the purpose of decid- 
ing whether or not a patient can pay for a private physician, or, 
on the other hand, whether he should be admitted to a ward or out- 
patient clinic and receive medical service without charge. Charity 
organization societies in a number of cities have prepared, or 
secured from University departments, budgets in which average 
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annual allowances for the care of sickness are included. Uncritically, 
there has been assumed the theory that sickness can be budgeted as 
can expenses for food and clothing. 

A series of reports of minimum wage-boards in Massachusetts 
from 1919 to 1925 include annual budgets which are regarded as 
reasonable for a working woman in a certain industry, as a basis for 
wage determination. In these budgets is included a money allowance 
for the care of sickness expressed on a weekly as well as a yearly 
basis. It is suggested in substance, that there be put aside a certain 
sum to provide against sickness, a sum, by the way, which usually 
ranges from twenty-five to fifty cents a week in these and similar 
estimates by minimum wage-boards in other states. 

In the industrial field, budgets prepared in connection with wage 
adjustments follow the same procedure. Thus a series of budgets 
were prepared in 1921 and 1922 in the printing and building trades 
and by various organizations since then for wage-earners’ families, 
with specific allowance for sickness. 

The actual amount of the allowances included in these official 
and unofficial budgets is not the significant point. Whether $15 or 
$30 is allowed for an individual as an annual expenditure for sick- 
ness, or $60 or $80 be allowed for a family, the result is the same. 
Sickness falls in such uneven incidence, that the 30 per cent to 
35 per cent of the population who, during any given year escape 
with little or no sickness, have no real burden to bear. Any such 
allowance is more than sufficient, if a family happens during any 
given year to be in this lucky group. But on the other hand an 
allowance of $60 or $80 or even much more is less than the 
minimum cost of care for a single serious illness, such as a definite 
and not small fraction of the population experiences annually. The 
theory and practice of annual allowances for sickness means distress 
if not catastrophe for this group. 

I am not blind to the fact that a figure showing the average 
sickness expenditure of families or individuals has certain uses. It 
should be used, however, only to apply to groups. It is unsound and 
dangerous to use it as a basis for planning for individuals or par- 
ticular families, just as the general death-date of a population is 
of immense value when applied to public health purposes affecting 
groups or communities, but has no value as a basis for judging the 
length of an individual’s life or guiding the individual’s hygiene. 
I am sure that this audience agrees that an average figure for sick- 
ness expenditure can rightly be used only in practical application 
to groups, not to individuals, but neither the medical profession 
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nor the general public is convinced at the present time that it is 
necessary to deal with sickness in terms of groups. They commonly 
think of sickness, and of the payment for sickness, wholly in terms 
of individuals. Average figures are consequently applied incorrectly 
to individual problems. May I emphasize that I am not discussing 
here the amount or incidence of sickness itself, but the amount and 
incidence of the financial burden of sickness? The two are con- 
nected, but they are not the same thing. We have had a small but 
recently increasing number of more and more careful and authorita- 
tive studies on the incidence of ‘sickness. We have hardly begun 
to study the financial burden of sickness, and several of the 
studies that have been made have been conceived on the wrong basis, 
so that they have befogged if not hidden the real nature of the 
problem. 

I do not end this paper with a practical program as to the manner 
of dealing with the financial problem of sickness. I do wish to 
conclude it with a strong expression of hope that in the near future 
it be more studied than in the past, and studied by methods 
appropriate to the nature of the subject. The contribution most 
needed is facts which will reveal more clearly to the practical work- 
ers, as well as to the scientific students, the nature and degree of 
the financial problem of sickness and thus provide the basis on 
which sound, practical programs may be formulated. The people 
who flinch or fall under sickness bills, and the doctors and hospitals 
who suffer from bills uncollected and uncollectible have a common 
interest in dealing with this situation. Economists, statisticians and 
other social scientists have at hand methods and resources through 
which, if rightly applied, they can make a contribution of the first 
importance, from both the scientific and practical points of view, 
to a present situation which is distressing to many of the population, 
and which is attracting an increasing amount of attention from the 
general public. 

The idea of an uneven incidence of sickness corresponds with 
common experience, but as this paper has endeavored to show, we 
have not searched that experience completely, and have not altered 
common and erroneous practices of dealing with the financial 
problem of sickness. We need to make our experience both more 
extensive and also more accurate through quantitative studies. If 
: were to formulate a program here and now, I would have to say, 

Damn the average and demonstrate the incidence.” Such a pro- 
gram is one of research rather than of action, but we need it as a 
prerequisite of sound thinking and effective action. 


Advantages of Insurance in Distributing 
the Cost of Illness and Old Age 


By JouHn A. Lapp, 
Marquette University; President, 1927, National Conference 
of Social Work 


(Epitor’s Notre: Dr. Lapp’s outstanding contributions to the progress of social 
insurance in America are well known and are typified by his service a few years ago 
as director of investigations of the official Ohio Health and Old Age Insurance Com- 
mission. In the following article he shows that “illness and old age are peculiarly of 
the type of risks that needs insurance because of the unevenness of the incidence of 
these calamities.” He writes that the title of this article “would better conform to 
my temper. and understanding if it were to read “There is No Substitute for Social 
Insurance in Distributing the Cost of Illness and Old Age.’"’) 


HERE are plenty of advantages and there are no serious dis- 

advantages to the distribution of the cost of illness and old 
age by means of insurance. Both illness and old age are 
economic risks, both are measurable economic risks. Any risk 
which is measurable is a proper field for insurance. Illness and 
old age are peculiarly of the type that needs insurance because of 
the unevenness of the incidence of these calamities. Insurance 
is not designed for normal happenings that come to all in like pro- 
portion. It is intended for protection against risks that are of the 
proportions of a calamity. Insurance is not designed for evils that 
are more or less evenly distributed. An approximate even distri- 
bution is insurance itself. The end of all insurance is to distribute 
the economic weight of special calamities over large groups. Insur- 
ance is designed against the elements of chance. We do not insure 
against things that are certain to happen. We insure against calam- 
ities that are likely to happen to anyone and which when they do hap- 
pen are seriously destructive to individuals. Insurance is, therefore, 
directed against disasters which by chance come to individuals and 
destroy their economic power. 

The questions we must answer with respect to sickness and old 
age relate to unevenness of distribution and to measurability of 
risk. Do the burdens fall unevenly, and can we determine the 
average losses? To these questions we must give affirmative 
answers both as to sickness and old age. 

First as to sickness. Sickness is an accident falling unevenly 
upon its victims. Most people escape sickness entirely in the 
course of a year. About twenty per cent of the workers have 
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a disabling sickness lasting more than seven days. The prin- 
cipal part of the whole burden of sickness in any one year is 
borne by this unfortunate minority. Among the forty-two mil- 
lion people engaged in gainful employment about eight million 
four hundred thousand people will have a disabling sickness 
lasting more than seven days during the coming year. The 
other thirty-three or thirty-four millions will escape practically 
entirely with the exception of minor disabilities. Of those that 
are sick sixty-five per cent will suffer disability for less than 
thirty days. The other thirty-five per cent, numbering nearly 
three million, will be disabled for more than thirty days. Three 
per cent of those who are sick, or about two hundred and fifty 
thousand, will be sick for more than six months and fully one 
hundred and twenty thousand of these will be disabled for more 
than one year. While a sickness experience table after years 
of refinement might give us these figures with greater exactness, 
it is probable that under existing health conditions there would 
not be any very great variation from these figures which are 
borne out by studies of the Metropolitan Life Insurance Com- 
pany and various commissions on health insurance, including 
those of Ohio, Illinois and Pennsylvania. The figures indicate 
strikingly that sickness is distributed unevenly. 

Secondly what is the measure of the extent of sickness? Here 
again we have facts of a fair degree of definiteness to prove that 
sickness is measurable. Innumerable studies uniformly have come 
to the conclusion that there is an average sickness of about nine 
days per year per worker and that the average loss of time from 
work is about seven and one-half days for each worker. With 
such data the burden of sickness may be calculated. Assuming an 
average wage of four dollars a day we find that the average loss 
of wages would be thirty dollars apiece and the total loss of forty- 
two million workers would be about one billion, two hundred and 
sixty millions. If we were to provide for insurance for the pay- 
ment of one-half the wages of men during disability we would 
have to calculate on raising fifteen dollars apiece, assuming the 
average wage at four dollars a day. The sum of fifteen dollars 
apiece paid into an insurance fund plus the cost of management 
would give the resources necessary to meet one-half the wage losses 
of workmen on the basis assumed. 

There is another cost which accompanies sickness and is also 
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distributed unevenly, namely, the cost of medical care. Roughly 
speaking, the cost of medical care would be proportionate to the 
length of time confined—with the exception that special services 
and surgical care would throw some of the short term sicknesses 
out of balance. It is not so easy to determine the actual cost of 
medical care for a group of workers as it is to determine the 
financial losses. Many estimates have been made and usually they 
do not vary so very much as to cast doubt upon them. Before the 
war the U. S. Public Health Service estimated that six dollars on 
the average would provide for the medical service of the working 
people. Fees and costs have risen considerably since then and 
probably are double what they were. If we were to add the cost 
of medical service for the families of the workers as well as for 
the worker himself we would probably find that on the average 
from fifteen to twenty dollars per worker would be the approximate 
amount necessary for medical, surgical and hospital care. Com- 
bining the loss of one-half the wages and the cost of medical care, 
we may calculate that from thirty to thirty-five dollars per worker 
per year would provide for such losses and furnish medical service 
more extensive and of higher quality than that to which the poorer 
paid worker ordinarily has been accustomed. A plan of insurance 
entered into by employers and employees jointly would require 
comparatively small payments from each party to provide this great 
social boon of protection against disabling sickness. 

There is no other way of distributing the burden except partial- 
ly. The state could provide through state medicine for medical 
care for all workers at public expense. The state could theoretical- 
ly provide for payments from the public treasury to those who are 
sick. However, the difficulties attached to either program would 
be insurmountable. Private insurance companies might theoreti- 
cally insure workers against sickness; they do to some extent al- 
ready. But without universal application little social advantage 
would come from a coverage of a part of the workers. The great 
mass who would need the protection most would remain without it, 
except it be provided through an all-inclusive compulsory process. 

The measurement of the cost of sickness will err on the side 
of safety. This is true because the improvement in health makes for 
continued decrease in economic losses from disease. Life insurance 
or health insurance which based its calculations on figures of thirty 
years ago would find to-day a handsome surplus as a result of 
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health improvements. Last year there were over six hundred 
thousand people in the United States who did not die who would 
have died under health conditions similar to those of 1900—only 
twenty-seven years ago. Applying the rule that there are two cases 
of serious sickness for every death, we find that there were one 
million, two hundred thousand cases of serious sickness that did 
not occur last year that would have occurred without the improve- 
ments since 1900. A good part of the improvement was in the 
saving of infants under one year of age. Fully two hundred and 
fifty thousand of those saved were in this group. The remaining 
three hundred and fifty thousand were in the older groups, especial- 
ly among the aged. All the improvements which take place help 
to safeguard the actuarial estimate of losses. We may expect even 
greater safety in actuarial estimates in the future when the attack 
on the diseases of middle life begins to show greater results. Thus 
far the changes have not been as striking in this group as in the 
younger and in the older ages. 

The calculation of the cost of medical care should take account 
of the savings in the sickness of infants and aged people, as well 
as of the workers, because they are practically all included in fami- 
lies who would come under a general health insurance plan if one 
were in operation on a community-wide basis. It would be diffi- 
cult to measure the probable changes when the improved health 
conditions had begun to reflect themselves in the cost of insurance— 
that is when men began to realize from the evidence of the facts 
that the prevention of sickness pays. Undoubtedly a stimulus 
would be given to health protection such as has never been felt be- 
fore. It is quite probable that such stimulus would increase the 
amount and cost of medical service rather than decrease it, but a 
larger portion of medical service would be on the preventive side. 
At any rate funds would be available on a larger scale than ever 
before for a real application of prevention measures. 

The advantages of insurance in taking care of the aged who have 
not sufficient means of support are also apparent from a review of 
the actual problem. Old age is a measurable risk. We know with 
the precision of mathematics just how long on the average under 
existing conditions people will live. We know with like precision 
how many will die at sixty, seventy, eighty and ninety. We know 
the expectancy of life of a group at any age. We know of a group 
at any age how many will reach the different mile posts of life. 
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All these facts have been worked over, summarized, and made pre- 
cise in the experience tables of insurance companies and in the life 
experience tables of the United States Census Bureau. The figures 
disclose the opportunity for the perfect application of the insurance 
principle. Death is a very uncertain calamity in the time of its 
coming to an individual. It is a very certain calamity as applied to 
the group. When we apply the principle to old age we are think- 
ing, however, not so much of death as we are of living. Our 
problem is not to pay for deaths but to stretch incomes over 
an uncertain length of years. 

The man of modest means at sixty-five or seventy years of 
age, when earning capacity or opportunity has ceased, faces the 
dilemma of making his small means cover over a period that may 
be one year or may be thirty. If his property is sufficient so that he 
can live upon the income he need worry about nothing except the 
disposal of the principal at death. If, however, the income is not 
sufficient for living, or if calamity comes, or if violent changes in 
price levels take place, it is difficult to assure one’s self individual- 
ly throughout the remainder of life even with means that ordinarily 
would be deemed sufficient. What the aged want is certainty of 
income for uncertain length of time. Insurance is the only method 
by which that can be brought about. We ought to encourage in 
this country the practice of buying annuities. Aged people should 
be brought to see that it is better to have a minimum living definite- 
ly assured than it would be to keep possession of property with all 
the possibilities of loss and all the uncertainties of length of 
years. We have been too individualistic in the past to think in 
terms of cooperating mutually through private or public insurance 
to even out the path along which the aged must go. Private in- 
surance companies have not offered prospects alluring enough nor 
have they done much to educate people in the desirability of 
purchasing annuities. The public ought to lead the way not only 
through education but through the development of publicly managed 
annuity systems. The annuity plan for the aged makes of the high- 
way of life a grand vista down which the aged may look with 
security, hope and content to the promised land. 

Thus far I have been talking of those who have means suffi- 
cient to provide for themselves in old age. What about those who 
have not sufficient means. They constitute by far the greater num- 
ber and doubtless their proportion will increase. Society, unsafe- 
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guarded against calamity as it now is, cannot expect a majority 
of the people to avoid the pitfalls of life and reach old age with 
enough means for their continued support. Each of the calamities 
of life takes its toll of human power, resources, and spirit. War, 
sickness, accidents, unemployment, business failure, sweep away re- 
sources and undermine the physical capacity. Inadequate wages 
keep millions from even the aspiration to rise. Deficient inheritance 
as well as deficient opportunity adds to the mass of those unable 
to attain economic security for old age. Immorality and vice also 
take their toll but with the victims of these causes we are not here 
so much concerned. I am speaking now of the great body of self- 
respecting, self-supporting people who would with proper oppor- 
tunity and in the absence of calamity, be likely to have some re- 
sources for old age. These are the ones we must plan to provide 
a modicum at least of old age happiness. Under present condi- 
tions happiness and content to such are out of the question. 


’ When we have devised social insurance against sickness and 
unemployment, when we have extended accident insurance to meet 
more fully the permanent losses to the disabled, when we have pro- 
vided for insurance against accidents occurring outside of industry, 
when we have made living wages an accomplished fact, and when 
we have safeguarded investment bonds and guaranteed bank depos- 
its, we will have done much to strengthen the economic position of 
the workers as they pass along to the stage when they must depend 
upon something besides their working power for a living. Thus far 
we have done little excepting the distribution of a portion of the 
losses by accidents through workmen’s compensation laws. The re- 
sult of our neglect is that millions reach the closing of their working 
days without any provision for their declining years. 


What can be done for them? Two forms of insurance are 
proposed. Contributory insurance and non-contributory pen- 
sions. The first of these is more alluring to those who put their 
dependence in thrift. It looks like a good thing to make people 
be thrifty by deducting from their wages to create an old age 
pension fund. It is a vindication of individualism to do it that 
way. Moreover it can be done—the probable cost can be meas- 
ured and the proper assessments made. Theoretically it seems 
like the better plan but practically it is quite absurd. In the 
first place there is no use considering such a plan of insurance as 
long as the calamities of life are allowed to work their disastrous 
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way. It is futile to attempt to insure against old age until you have 
first insured against sickness, unemployment, accidents and business 
failures. Second, it is futile to attempt to insure against old age 
unless the current wage rate is high enough to warrant the deduc- 
tion of the premium from the weekly wage. No believers in moral 
rights would permit the deduction of anything from a wage already 
insufficient to provide for a living. Thirdly, if these two insupera- 
ble difficulties could be overcome the cost of administration of an 
insurance plan under the conditions in American employment would 
make the plan impracticable. No plan of insurance which takes 
from thirty to fifty per cent to maintain it administratively has any 
good social reason for existing. I cannot believe from existing 
experience that we are warranted in expecting that a system of old 
age insurance would cost less than thirty to forty per cent to ad- 
minister. Lastly, it would not provide for the casual laborers who 
need it most and it does not take account of the decreased possibili- 
ties of employment for men as they grow old and the consequent 
longer gap between the time they quit work and the time they die. 
Of what value would it be to a worker in a highly mechanized plant 
such as the Ford Company to be insured against old age dependency 
either in a public fund or in a company fund when it is well known 
that the working years do not stretch much beyond fifty or fifty-five. 
What would happen to such workers when that time comes! It 
is the irony of fate that while life has been lengthened, the working 
period has been shortened and a longer stretch of old age depend- 
ency results. 


The second plan of insurance is very simple. It provides for 
the payment of the insurance as a pension out of the public treas- 
ury of county or state, or both combined, to all reputable persons— 
residents of the state for a term of years—who have reached a 
certain age and are unable to find work in a proper employment and 
who have not sufficient means for reasonable comfort. The plan 
is simple and direct and meets the needs of those whose needs 
are greatest and meets them at a minimum cost of administration. 
The plan is simple, too, in that actuarial tables give us the exact 
measure of the burden to be borne. We could measure with exact- 
ness what it would cost if we paid everybody over a certain age a 
fixed sum of money per week. We do not know with exactness 
just how many people over a certain age are so dependent as to 
bring them within the range of an old age pension law. Until we 
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have had a few years’ experience we cannot tell. Judging from the 
experience of Australia and New Zealand, Canada, Britain and 
Denmark, we might come within a fairly definite degree to the 
number who would actually apply. In all probability in the United 
States it would be somewhere between twenty-five and thirty-five per 
cent of people over a certain age. The factor of improved health 
conditions would modify our calculations as in the case of sickness 
insurance. Life has been lengthened and will be lengthened still 
further. Moreover the lengthening of life has come specially after 
the close of the working years. Old age is stretched out further 
than it ever was before in the history of the world. The changes 
have indeed been phenomenal. 

The number of old people is increasing not only actually, with 
the increase of population, but also proportionately. The aged peo- 
ple over sixty-five increased by nearly two million from 1900 to 
1920, but in proportion to numbers the aged increased six hundred 
and thirty-five thousand above their quota in the same period. Be- 
tween 1910 and 1920 the number of aged people increased in pro- 
portion to the population by four hundred and twenty thousand. 
At this moment there are probably five hundred thousand people 
over sixty-five years of age in excess of the proportionate increase 
in population. That is, there are five hundred thousand more old 
people in the United States to-day than there would be if the condi- 
tions of 1910 remained to the present. If the problem of the aged 
was acute in 1910 we can well imagine what it is to-day, with the 
definite increase of a million and a quarter old people, and a pro- 
portionate increase of more than five hundred thousand in the 
total population. 

An old age insurance plan, whether carried out by a contribu- 
tory or non-contributory system, must take account of the probable 
lengthening of life. Certainly we have not reached the limit of 
health improvement. What length of years would be added to the 
aged if means of comfortable living were provided and the uncer- 
tainties of the future were dispelled we cannot tell, but it would be 
enough to upset actuarial calculations based upon the present. We 
can calculate exactly how far off we would be now with expec- 
tancy of old age based upon the census of 1910. We may well 
rejoice in the possibility of having our calculations still further 
upset by virtue of the increase in the length of life and of happi- 
ness and content in old age. Our actuarial calculations Teadily can 
be adjusted to take the improvements into account. 


Significant Advances in Social Insurance 
Since the War 


By Lerrur Macnusson 
Director, Washington Branch, International Labor Office 


(Epitor’s Note: Progress in various countries since the War in workmen's acci- 
dent compensation, health insurance, invalidity and old age insurance, and unemploy- 
_ ment. insurance is outlined in the following paper by Mr. Magnusson which covers 
his discussion of the subject at the twenty-first annual meeting of the American Associ- 
ation for Labor Legislation at Washington in December. Since then further progress 
may be noted—adoption this year by France of a comprehensive compulsory social 
insurance act, outlined on page 208 of this Review, and acceptance this year of the 
Canadian old age pension act by the additional provinces of Saskatchewan and Mani- 
toba and Yukon Territory. Supplementing Mr. Magnusson’s brief reference to the 
United States, it may be pointed out that since 1923 six states have adopted old age 
pension legislation and three important extensions of accident compensation have recently 
been made—adoption of workmen's compensation by popular vote in Missouri in 1926, 
and enactment by Congress, in 1927, of the federal Longshoremen’s Compensation Act 
and, in 1928, of the bill providing accident compensation for workers in private 
employments in the District of Columbia.) 

PAPER on significant advances in social insurance since the 

war may have little relevance to the present American situa- 
tion, the chief highlights of which are swollen savings accounts and 
widespread installment buying, where everything is bought in hope 
—though sometimes paid for in regrets—where, to paraphrase an 
arch-imperialist, the worst is like the best, where there’re lots of 
commandments and men can raise no thirst, except an economic 
one. Apparently everything is east of Suez, bright with an Oriental 
sun and dancing Burma girls. Nothing in such an atmosphere 
seems so irrelevant as sickness, invalidity, old age and joblessness. 
For eleven years since the social insurance conference of 1916, the 
whole field of social insurance as a remedial measure has remained 
practically untouched, irrelevant and meaningless; a mirage in a 
sunlight sea of prosperity. 

Looking at the matter superficially there are few causes in this 
country which would appear to have less prospect of success than 
social insurance. The progress of labor legislation as a whole has 
lagged ; few new laws have been enacted in recent years, and these 
have been of distinctly minor significance. Such advanced steps 
as the child labor amendment have been strikingly defeated. In 
the field of workmen’s compensation, the tendency has been to 
introduce greater diversity into this type of legislation, while a 
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successful battle has been waged to prevent the spread of the State 
insurance fund idea. The endeavor to secure workmen’s compen- 
sation in the District of Columbia during the past five years has 
thus far proved unsuccessful. The maternity relief principle was 
put into the federal law on the eve of the reaction. We are now on 
the morrow of that setback, and few venture to prophesy any imme- 
diate revival of interest or progress. 

In the face of this American situation it would seem inappro- 
priate to present a paper rehearsing the action of other countries 
in salvaging the grim wreckage of a gilded industrialism were it 
not for the general principle applicable to all social legislation; 
namely, that social legislation is not a function of national or geo- 
graphical areas, but of industrialism. Social legislation follows 
inevitably as a consequence of certain human relations operating 
within the framework of industrialism. Hence, action and experi- 
ence in one national or geographical area is of interest and value 
in another area. As long as we have an interdependent economic 
world, what happens in one area has its reactions in another. 

Aside from this general principle of the universal relevancy of 
social legislation, there are the private and voluntary experiments 
in America which may find much of profit and contrast in what has 
taken place elsewhere. For despite our own prosperity, there is 
scarcely a type of social legislation in Europe which does not find 
some examples in some one of our states. Certainly every social 
evil with which Europe—and Asia, I should add—is dealing 
through its body of social insurance legislation, is being dealt with 
in this country either through employers’ and workers’ unemploy- 
ment insurance funds or through mutual aid funds for the sick, 
invalid and aged, while workmen’s compensation and maternity 
care and old age pensions in this country bear the stamp of the leg- 
islative principle. 


The International Labor Office and Sources 


At first blush it seems a hopeless task to attempt to summarize 
in a single paper what has happened abroad since the war in the 
field of social insurance. It would be quite hopeless were it not 
for the fact that the International Labor Office has already done 
on a comparatively larger scale in its studies covering the different 
aspects of social insurance: industrial accidents and occupational 
diseases, sickness, maternity, old age, invalidity, premature death, 
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and unemployment. For instance, the study on workmen’s com- 
pensation contains over 650 pages; the one on occupational dis- 
eases, something under 100; two health insurance studies, 600 pages 
roughly; unemployment, 130; a general survey of the problems of 
social insurance, 135 pages; several major articles in the Interna- 
tional Labor Review; innumerable small items in the Jndustrial 
and Labor Information; a considerable amount of unpublished 
mimeographed material; the Blue Reports of the International 
Labor Conferences, notably those of 1925 and 1927; and, finally, 
the Draft Conventions of the Conference. 


Effects of the War 


Weare all familiar with the fact that the war, with its subsequent 
financial chaos and disorganization of industry, practically destroyed 
the existing social insurance systems of the countries involved. And 
this, too, at a time when the remedial elements of the system were 
most necessary. The struggle had lowered the vitality of the war- 
ring populations ; it had increased industrial hazard through speeding- 
up in industry; and, subsequently, brought a heavy wave of unem- 
ployment with the deflation from war-time expansion to peace-time 
requirements. But the greater the distress the greater the urgency 
for remedial measures, and hence, no doubt, the somewhat unprece- 
dented wave of activity, experimentation and application of social 
insurance measures in the major industrial countries after the war. 
No doubt, too, the coordination of efforts through the International 
Labor Organization, by way of research and educational publicity, 
have contributed largely to this wealth of experimentation and 
application of social insurance legislation. Only the fact remains 
and is significant that, while the war destroyed the efficacy of social 
insurance, it made its meagre benefits and healing qualities ever 
more essential. It is the story of this restoration and recovery of 
social insurance which is the theme of this paper. 


Workmen’s Compensation 


We begin with workmen’s compensation as among the earliest 
types of legislation under discussion. We discover at once that the 
post-war period witnessed an unwonted activity in the extension 
of those laws to wage-earners not hitherto covered, as well as new 
application in several countries. Thus eight countries have enacted 


192 American Labor Legislation Review 


legislation since the war. Among countries which have broadened 
their laws, extending them more particularly to commercial wage- 
earners and agricultural workers, may be mentioned Italy, France, 
Luxemburg, the Netherlands, Portugal, and Russia. Domestic 
service has not yet attained general inclusion, though France added 
this by special legislation in 1923. But more particularly have 
advances been made by removal of limitations upon the types of 
workers covered and upon the maximum amount of income receiv- 
able for entitlement to benefits. The definition of “accident” or 
“injury” has been broadened by gradually doing away with the 
idea of violence inherent in the first definitions. In Germany, for 
example, the meaning of the term “sudden” and of the expression 
“the occurrence happening within a relatively short time” has been 
interpreted in such a manner as to cover periods of twenty-four 
to forty-eight hours, or even a week, the experts pointing out the 
injury as attributable to a series of trifling accidents during the 
period under review. The principle of compensation for enumer- 
ated diseases has come to be widely accepted. And as the system 
of health and invalidity insurance develops, these distinctions and 
differences will take on less importance, the economic loss and 
consequent illness being taken care of by one or the other method of 
relief. 


Health Insurance 


The story of developments in health insurance is not a less vivid 
one. The growth of the universal idea is conspicuous. Of twenty- 
four countries replying to inquiries of the International Labor 
Office seventeen indicated their preference for a universal system.? 
Among these were countries which hitherto had tried voluntary 
systems. Thus, the French system, which has been under discussion 
since 1921, has recently been enacted by the Senate with modifica- 
tion and may at any moment be passed by the Chamber. Among 
countries also favoring the universal principle were Spain and 
Italy, which had had no system of health insurance. The prin- 


* Bolivia, 1924, industrial wage-earners; Brazil, 1919, industrial wage-earn- 
ers; Bulgaria, 1918, industrial and commercial wage-earners, 1924, agricultural 
wage-earners; China, 1923, wage-earners in dangerous and unhealthy under- 
takings; Ecuador, 1921, industrial wage-earners; India, 1923, industrial wage- 
earners; Spain, 1922, industrial and commercial wage-earners ; Uruguay, 1920 
industrial wage-earners. ; ; ? 

* International Labor Conference, 10th session: 


Report on sickness insur- 
ance, ch, 2. 
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cipal of universality is also being considered by the Australian Gov- 
ernment, whose commission has recently reported in its favor.® 

Between 1883 and the outbreak of the war, universal health in- 
surance acts had been introduced in ten countries, applicable in some 
cases to a few occupations. Such laws now apply to wage-earners 
in eighteen countries.© Furthermore, the pre-war laws have been 
extended in coverage, including as they did at first industry and 
with some exceptions commerce only. As in workmen’s compen- 
sation, extension has been into the field of agriculture. While prac- 
tical difficulties have retarded its application in agriculture, the sit- 
uation there has changed in the direction of greater industrialization 
since the war so that these difficulties of application have gradually 
disappeared. Health insurance now applies to agriculture in eleven 
countries, most of which have adopted it since the war. 

Within the field of industry and commerce the tendency has 
been to broaden the scope of health insurance until it has come to 
cover all wage-earners almost without exception, and all establish- 
ments without distinction as to size. Some idea of the extent of 
coverage is indicated in the table below. 


CovERAGE OF HEALTH INSURANCE IN CERTAIN COUNTRIES.® 


Percentage 
0 
Percentage Insured Wage- 
Earning 
Total Occupied Population 
Country Year Population Population Insured 
J NS TTE ir sda tae 1925 34 63 75 
Bil carious aeraate +: 1925 5 9 56 
Czechoslovakia ..... 1924 19 43 66 
Gerniany f)........ 1925 32 63 77 
Great Britain ...... 1925 35 78 86 
Ein earyeun ees. ine 1924 14 30 BZ 
Bolanidt ieee ..0 jae ca0ce 1926 7 23 44 


The proportion of the insured wage earning population thus 
ranges from 44 per cent in Poland, to 78 and 86 per cent in Ger- 
many and Great Britain, respectively. 


2 International Labor Review, November, 1927, p. 699 ff. 

*Germany, Austria, Hungary, Luxemburg, NOG Jugoslavia, Russia, 
Great Britain, Roumania, and Czechoslovakia. 

* Austria, Bulgaria, Czechoslovakia, Great Britain, Greece, Chile, Esthonia, 
Germany, Hungary, Japan, Lithuania, Luxemburg, Norway, Poland, Portugal, 
Roumania, Russia, and Kingdom of Serbs, Croats and Slovenes. (Interna- 
tional Labor Office : General Problems of Social Insurance, p. xix ff; Sickness 
Insurance, p. 5; International Labor Review, June, 1927, p. 846; December, 
1927, p 

a areruahond! Labor Review, December, 1927, p. 780, 
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Some new departures in principle and policy are being tried. 
Take the matter of evolution of benefits within the health insurance 
system.’ Practically all systems began with a payment of pecuniary 
benefits almost exclusively. As the system has evolved compensation 
for economic loss has become only one of the benefits. Preventive 
health measures and improvement in sanitary measures have become 
the important object. Medical benefits in kind and in clinical ser- 
vices have become more and more important until the health insur- 
ance system has become a movement for the promotion of the 
health of the community as a whole. The increasing proportion 
which benefits in kind form of the total benefits is shown in the 
following table: 
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Another feature of the system of benefits is the consideration 
given to family responsibilities in the decision as to rates. The ad- 
justment of benefits to family responsibility, recognized in the Ger- 
man mining insurance law, has been extended in the legislation of 
Esthonia, Lithuania, Latvia and Russia. Family allowances are 
optional in the laws of Austria, Czechoslovakia, Germany, Great 
Britain, Poland, Jugoslavia and in the territory of Alsace-Lor- 
raine. 

Closely related to this characteristic of family responsibility is 
the extension of health insurance to maternity care. Of twenty- 
three compulsory insurance laws, fourteen grant maternity benefits 
to the wives of insured persons. Post-war legislation has increased 
these benefits, adding the right of care by midwife or physician, 


"International Labor Review, December, 1927, p. 787 ff. 
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and the payment of allowances during the rest period that pre- 
cedes and follows confinement, with various benefits in kind— 
special medical aid, maternity homes, medical care of the infant. 


The general health character of the systems established is again 
evidenced by the extension of medical aid to the family as a whole. 
This is true in the legislation of such states as Czechoslovakia, 
Hungary, Austria, Lithuania, Latvia, Poland and Jugoslavia, 
Rumania, Norway and Portugal. The unnamed commentator of the 
International Labor Office remarks in a survey of the system that 
“sickness insurance has become the guardian of the worker’s family. 
In virtue of this task, which it has taken up widely of late years, 
sickness insurance has become the principal instrument of a health 
policy for the masses of the population.”8 


It would make much too long a paper even to mention all the 
important lines of development in health insurance.® One 
feature, however, I can not forbear stressing; it is, as I see it, the 
very important matter of administration in which a rather new and 
marked tendency has taken place. There is a decided movement 
in the direction of independence and autonomy of the institution. 
State management is rare, and exists only in Bulgaria and to some 
extent in Japan. Even here the state management may be regarded 
as only a temporary feature preparatory to management by the 
parties themselves when the development of associations of workers 
and employers may make it possible to assume this task. There is 
an obvious reason for this development; namely, that it corresponds 
with the responsibilities assumed by employers and workers in mak- 
ing contributions proposed by law. Further, it interests the in- 
sured person in good management, fixes responsibility, and elimin- 


® International Labor Review, June, 1927, p. 851; the same, December, 1927, 
pp. 790-92. , : ; ; 

° The principle of workers’ contributions is universal in all countries except 
Soviet Russia; that of the employers’ contribution in all countries except 
Rumania and in five of the Cantons of Switzerland. State contributions are 
still a matter of controversy. At the present time a contribution from the 
state is characteristic of about half of the compulsory health insurance sys- 
tems in operation. Generally the workers contribute from 40 to 66% per 
cent. Contributions of employers range, however, from 33% per cent up to 
as high as 60 per cent. (International Labor Office: Sickness Insurance, 
A Comparison of Analyses of the National Laws; Studies and Reports, 
Series M No. 4, p. 133.) The British act has a flat rate of contributions, 
10-10 for male contributors and 9-10 for female insured, of which the em- 
ployer pays 5-10 in each case. The Norwegian act fixes the employer’s con- 
tribution at 10 per cent. There are the peculiarities in the British and Portu- 
guese acts. It should be added that the insurance acts almost without excep- 
tion require employers to pay the whole of the contribution in the case of all 
workers not in receipt of wages, or with very low part-time earnings. 
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ates abuses by reason of mutual supervision. It gives a sense of 
collective responsibility to the workers, and serves as a valuable 
educational instrument. “In short, a study of the movement of re- 
cent legislation reveals a well marked tendency to increase the 
influence of insured persons in the management of insurance 
funds.10” | 

The autonomous character of the health insurance institution has 
undoubtedly been motivated by the fact that the private parties 
themselves concerned were the initiators of the existing system of 
health insurance, whether voluntary or compulsory. These existing 
institutions have no doubt sought their place in the newer and 
larger scheme. At the same time there is no sensible reason—hav- 
ing in view efficiency and experience—which would make it desir- 
able to neglect these pioneers of the established schemes. The 
friendly societies, trade union funds, establishment funds and 
regional funds, each has its own peculiar experience to contribute. 
The varying experiences and the relative influence of each kind ot 
institution have played their part in giving the ultimate administra- 
tive character to the different national schemes of health insurance. 
The notions of technical experts and scientific organizers have in- 
deed played a relatively small part in determining the character- 
istics of the operating institutions. 


Invalidity and Old-Age Insurance 


In the field of invalidity and old age care the remarkable feature 
has been the new and improved legislation attempted. The march 
away from the poor-relief system, with its idea of poverty as a 
function of original sin, has again been taken up. These endemic 
diseases of society (invalidity and old age) have been the subject 
of special legislation in twenty-six countries, either through a sys- 
tem of compulsory insurance or of non-contributory pensions, and 
of those countries about one-half have enacted their legislation 
since the war.’ Beginning with the Danish act of 1891, assistance 


* International Labor Review, June, 1927, p. 859; the same, December, 1927, 
pp. 793-796. | 

“Invalidity, old age and survivors’ insurance: Argentine, 1923, industrial 
and commercial wage-earners; Belgium, 1920, 1924, all wage-earners; Bulgaria, 
1924, all wage-earners ; Greece, 1922, industrial and commercial wage-earners ; 
Portugal, 1919, all persons gainfully employed; Russia, 1922, all wage-earners ; 
Serb-Croat Kingdom, 1922, all wage-earners. Invalidity and old age insur- 
ance: Chile, 1924, all wage-earners; Cuba, 1923, 1924, wage-earners and 
railway office staffs; Italy, 1923, all wage-earners; Spain, 1919, 1921, all 
wage-earners. Old age pensions (non-contributory): Canada, federal legis- 
lation, 1927; Norway, 1923; Uruguay, 1919 (International Labor Office: Gen- 
eral Problems of Social Insurance, Geneva, 1925, pp. xix-xxviii). 
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for the aged did not make any great progress, though it culminated 
in the British act of 1908. This had been preceded by action in 
New Zealand in 1908, two states of Australia in 1901, by Common- 
wealth legislation in 1908, and by France in 1905 with a Se ae 
system. 

As an instance of post-war legislation of large scope may be 
cited that of Great Britain in 1924. This supplements its pension 
system by one covering widows and orphans and survivors. Oper- 
ative since 1925, this latest act provides contributory pensions for 
widows and dependent children and, secondly, contributory pen- 
sions commencing at age 65 and ceasing when age 70 is reached, 
after which provision is made for gratuitous pensions. It affects 
about 15,000,000 wage-earners or, together with their dependents, 
about 30,000,000 persons.!2 The Belgian act of December 10, 
1924, established a general system of old age insurance for all wage- 
earners. A supplementary act of March 10, 1925, came into force 
in January, 1927, and covers salaried employees. Switzerland 
amended its constitution in 1925 to permit federal as against cantonal 
legislation of this character. 

Cuba passed her contributory retirement and pensions act Octo- 
ber 9, 1923, and it started operation July 14, 1924. Later in thar 
same year the President by decree extended the benefits, hitherto 
applied only to wage-earners, to all administrative, technical or 
supervisory staff employed by railways and street railway establish- 
ments.13 The Canadian act of 1927 is the most recent one, 
coming into force in March. This law is based upon the principle 
of federal grants to the provinces, four of which already had a 
system of non-contributory pensions for widows with children 
under age. British Columbia became the first province to take ad- 
vantage of the new act as from September 29, 1927.14 

A commission has been sitting in South Africa since the begin- 
ning of 1926 giving consideration to the subject. It recommends a 
non-contributory scheme of pensions without delay. The commis- 
sion will continue consideration of a system of national insurance to 
make provision against sickness, accident, premature death, in- 
validity, old age, unemployment and maternity.1®° And where 
this commission had begun, the Australian commission had left off. 

2 International Labor Review, March, 1926, pp. 361-381; April, 1926, pp. 
Bee ee rig and Labor Information, 6 April 1925, p 

“ Industrial and Labor Information, 20 June, on D. 495; the same, 21 


November, 1927, p. 247. 
© Industrial and Labor Information, 18 July, 1927, p. 101. 


198 American Labor Legislation Review 


In 1925 the latter had reported in favor of “a compulsory system of 
national insurance” providing for payment of sickness, invalidity, 
maternity and superannuation benefits.1® 


Unemployment Insurance 


The development of the insurance idea to combat unemployment 
has been relatively more rapid in the post-war period than that of 
health, invalidity and old age insurance. It started with less of a 
background and with more of possible accomplishment in front of 
it. The first country, it will be recalled, to embark upon complete 
control and organization of a system of unemployment insurance was 
Great Britain, in 1911, which has since steadily enlarged the scope 
of its system, particularly in its new legislation of 1920. The British 
system stood almost alone until after the war, but since the war as 
many as seven countries have introduced universal unemployment 
insurance schemes.17 

Extension of the voluntary system has also taken place since the 
war. In addition to Denmark, France and Norway, prior to the 
war, six other countries have been doing some tentative experiment- 
ing. These include The Netherlands, Finlands, Spain, Belgium, 
Czechoslovakia and Switzerland. Belgium appears here under its 
order of December 30, 1920, because under the system which it 
had before the war the subsidy was entirely a municipal one. 

Altogether there are at present nineteen countries experimenting 
with unemployment insurance. It is estimated that upward of 
45,000,000 workers (more than the number of gainfully employed 
persons in the United States) are covered.18 

With this statement of fact in mind, what has been the ten- 
dency? First of all, both the principle of compulsion and of state 
subsidy imply a responsibility on the part of society for unemploy- 
ment as an evil. Both lay the foundation for a claim to a right on 
the part of the worker. Both introduce into the insurance idea the 
element of security and guarantee that the right shall have some 
practical significance. For behind the financial organization of 
the system stands the state as sponsor. 


* International Labor Review, January, 1926, pp. 69-82. 

"Australia (Queensland), 1922, all wage-earners; Austria, 1920, indus- 
trial and commercial wage-earners; Germany, 1924, all wage-earners; Irish 
Free State, 1920, industrial and commercial wage-earners; Italy, 1923, indus- 
trial and commercial wage-earners; Poland, 1924, industrial and commercial 
wage-earners; Russia, 1922, all wage-earners. 


* International Labor Review, December, 1927, pp. 804-816; and June, 1927, 
pp. 908-914. 
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The assumption by the state of responsibility has set to work in 
the unemployment insurance field forces similar to the safety move- 
ment brought about by compensation legislation. Remedial measures 
for unemployment have been given large consideration. Provision 
of work for the unemployed, coordination and adjustment and 
education, all have been made vital problems to the state. But these 
would make another story. 

Within the system itself some tendencies may be hastily sketched 
as more germane to this discussion. The compulsory and voluntary 
systems are holding about an equal balance. Such changes and 
advances as have been made since the war have been in the direction 
of the compulsory principle. With the exception of the state of 
Queensland, Australia, the system has not spread beyond Western 
Europe. But here the tendency is probably toward universality. In 
Belgium, where the voluntary principle has long since been accepted, 
a private bill for establishing compulsory insurance is at present 
before the Chamber of Deputies. 

There are few, if any, clearly marked tendencies to indicate pos- 
sible solution of any of the principal problems confronting unem- 
ployment insurance. The laws have not settled on any precise 
definition of unemployment; that is, what is meant by the phrase, 
“absence of suitable employment.” What kind of employment are 
applicants entitled to refuse as unsuitable? Different laws have 
diametrically opposite ways of treating a strike or a lockout. At 
one extreme are those laws which withhold all rights of benefits 
for unemployment even indirectly caused by dispute. At the other 
extreme are those which include workers only directly affected by 
a strike or lockout. And in the intermediate are those laws which 
exclude compensation only in case of strike. The treatment of 
seasonal unemployment and short-time, or intermittent unemploy- 
ment, is varied and shows no common tendency. But all are agreed 
upon the need of a completely and efficiently coordinated system of 
employment exchanges to define and determine what constitutes 
unemployment. 

A certain degree of unity has been reached on the question 
of the distribution of the financial burden of the insurance system. 
Most countries have accepted the principle of the distribution of the 
burden among the three parties—workers, employers and the public. 
However, other combinations are being tried, such as the employees 
and the public authorities, employers and the public authorities, or 
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the employers and the workers exclusively. Again, others have a 
system, not of insurance with premiums, but of simple relief. Fre- 
quently that form of assistance is merely a supplement to the 
insurance scheme in a time of heavy unemployment, and benefits 
are exceedingly meagre so as not to discourage the quest for work. 

The matter of administration shows no uniform tendency. In 
the universal system some sort of cooperation between the public 
authorities and institutions set up by the insured is maintained. In 
general, the tendency seems to be towards centralization as the whole 
system is tied up with the employment exchanges so as to give the 
largest freedom in the movement of labor between every section of 
the country and branch of industry. 


Summary of International Standards 


So general has this body of social legislation become that agree- 
ment upon international standards has not been found overly 
difficult. The annual conferences of the International Labor Organi- 
zation, beginning with the first in 1919, have kept just ahead of the 
procession and from time to time have agreed upon an advance 
here, another there. What one conference has done has been 
improved upon by a subsequent one. There has been momentary, 
and progressive crystallizing of advances made, but no permanent 
fixation of progress. Indeed, crystallization of minimum standards 
has rarely if ever occurred in the progress of social legislation—a 
fact that is all too frequently overlooked. The better to illustrate 
this broad improvement toward agreement it may be cited that at 
the ten sessions of the International Labor Conference, held between 
1919 and 1927, a total of twenty-six!® Draft Conventions have been 
formulated, discussed and formally approved by direct representa- 
tives of governments, employers, and workers. Of that number 
nine exclusively relate to social insurance. In addition, there is 
the total of twenty-eight recommendations approved. Of the 
recommendations eight immediately concern insurance of the type 
under consideration. Thus, out of a grand total of fifty-four Draft 
Conventions and Recommendations, seventeen deal with social insur- 
ance. Back of this is a marvelous story of recovery and restoration 
of social progress following the most devastating war in history. 


* This classification includes as a Convention the Recommendation to ratify 
the Berne Convention for the prohibition of the use of white phosphorus. The 
effect of the Recommendation was really to readopt the Berne Convention, 
brought about by the Association for Labor Legislation before the war. 
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Take for instance health measures. Here are included the 
measures internationally agreed upon respecting maternity care and 
the prohibition of employment before and after the period of confine- 
ment, the prevention of anthrax, protection of women and children 
against lead poisoning, establishment of governmental health ser- 
vices, prohibiting the use of white phosphorus in the manufacture 
of matches, protection of women wage-earners in agriculture before 
and after childbirth, living-in conditions of agricultural workers, 
use of white lead in painting, compulsory medical examination of 
children and young persons employed at sea, night work in bakeries, 
sickness insurance for workers in industry and commerce and 
domestic servants, sickness insurance for agricultural workers, and 
one concerning the general principles of sickness insurance. 

In the field of accident compensation there is the general draft 
convention for industry, a Recommendation to cover agriculture in 
the same manner, and two Conventions for the equality of treatment 
for national and foreign workers as regards compensation. 

Take the case of international action in the matter of safeguards 
against unemployment. We find there have been Draft Conventions 
or Recommendations as to placement of unemployed through nation- 
wide agencies, unemployment insurance proposed for seamen, unem- 
ployment indemnity in case of loss or foundering of ship, establish- 
ment of facilities for finding employment for seamen, and as to 
prevention of unemployment in agriculture. 

Ratification, however, has not kept pace with the progress of 
standardization and the movement of national legislation.2® There 
has been apparently a growth in understanding and in the spirit 
of accommodation at the Conference itself and within the organiza- 


* The four Draft Conventions covering accident compensation and defining 
the rights of aliens thereunder in the different countries have been ratified as 
follows: (a) Workmen’s Compensation (Agriculture )—Bulgaria, Chile, Den- 
mark, Esthonia, Germany, Great Britain, Hungary, Irish Free State, Nether- 
lands, Poland, Sweden, and recommended in France, Greece, Argentina, Italy, 
Latvia, Luxemburg, Spain, Uruguay; (b) Workmen's Compensation (acct- 
dents)—Belgium, Netherlands, Serbs-Croats-Slovene Kingdom, Sweden, and 
recommended for ratification in Esthonia, Greece, Hungary, Latvia, Luxem- 
burg, Poland, Portugal; (c) Workmen’s Compensation (diseases)—Belgium, 
Finland, Great Britain, India, Irish Free State, Serb-Croat-Slovene King- 
dom, Switzerland, and recommended in Esthonia, Greece, Hungary, Japan, 
Latvia, Luxemburg, Poland, Portugal; (d) Equality of Treatment (acci- 
dents)—Belgium, Czechoslovakia, Finland, Great Britain, India, Italy, Nether- 
lands, Serb-Croat-Slovene Kingdom, South Africa, Switzerland, and recom- 
mended in Austria, Esthonia, France, Greece, Hungary, Japan, Latvia, Poland, 
Portugal. 
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tion which the countries have not achieved at home. However effec- 
tive the contacts and spirit of cooperation at the Conference of the 
three hundred or more who assemble each year, the authorities back 
home with their fears and their ears to the domestic political ground 
have not moved with it. There is ahead an immense work of educa- 
tion and understanding, of study and analysis, to show the effect of 
social insurance upon the productive and distributive economy of 
a nation.?} 


Conclusion 


As one takes a backward glance over this very inadequate 
summary of developments in social insurance one can not help but 
be struck with the spread of the universal principle and the departure 
from the partial and the laissez faire drift, notably in the case of 
countries like France, Belgium, Italy, hitherto partisan of the latter 
policies. The principle of universality has been established and 
accepted. The acceptance of it by the Tenth Session of the Inter- 
national Labor Conference is almost a guarantee of its stability. 

On the other hand, there is the contrasting development in the 
field of administration; namely, away from state absolutism of 
control and toward joint administration by those concerned; those 
who contribute premiums, those who derive immediate benefits, or 
those who get a stable, permanent and reasonably contented labor 
force and assurance of fair competition; that is, workers and em- 
ployers. The state stands off to one side as supervisor, guarantor 
of funds and permanence, judge in disputes, and conserver of the 
interests of the consumer. 

It is in this connection of the state with the social insurance 
system where the future problems lie. It must coordinate the dif- 
ferent branches of insurance, it must exert its power to eliminate 
waste and costly administration. Whether that concentration of 
administration shall consist in complete unification of all systems 
of social insurance, or whether of loose coordination, remains to-day 
the most discussed and unsettled problem for existing social insur- 
ance systems. Unity of purpose and principle remains unques- 
tioned. Only a minor problem of administration and procedure 
seems to be worrying the experts and administrators. 


* The International Labor Office has been asked to undertake a survey of the 
costs of social insurance. Its corresponding committee of social insurance 


experts has outlined a mode of procedure and the inquiry is now being actively 
prosecuted. 


The Russian System of Social Insurance 


By Paut H. Douctas 
Professor, Industrial Relations, University of Chicago 


(Epitor's Note: Professor Douglas studied economic conditions in Russia during 
the summer of 1927. He presented the following concise and interesting report on 
outstanding features of the social insurance system in that country at the twenty-first 
annual meeting of the American Association for Labor Legislation at Washington in 
December, It will be noted that, through allowances granted to permanently disabled 
workers, old age pensions are in effect provided for all who need them.) 


LTHOUGH the standard of living of the Russian wage- 
earners is probably only one-third that of American workers, 
they are afforded greater protection within that lower standard 
against the customary interruptions of working class income. Thus 
full pay is given for all cases of temporary disability beginning 
with the first day. This covers not only industrial accidents but 
non-industrial accidents and all types of illness as well. Free 
medical attention is provided not only for the wage-earners as under 
the British system of health insurance but also for the members of 
their families as well. This includes not merely the services of 
a general practitioner, but also those of specialists, such as oculists, 
dentists and surgeons. 

It would naturally be expected that the guarantee of full pay 
during disability without the provision of a waiting period would 
result in much feigned illness and an excessively heavy burden upon 
the fund. The average number of days lost per insured person 
amounted, however, to only 8.8 in 1925-26 and a yearly rate of 7.8 
during the first six months of 1926-27. In Germany, where the 
benefit is equal to only a part of the workers’ wage and where the 
state of medical science is higher, the illness rate instead of being 
lower is actually higher amounting on the average for each worker 
to 12.5 days from illness alone in 1925-26. The Russians believe 
that part of this difference is due to the fact that there is not the 
same pressure in their system as there is in Germany for workers to 
return to work before they are cured and that this more than pays 
for itself in the end. 
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Wage-earning women who are about to become mothers are 
given two months’ rest with full pay before childbirth and two 
months’ rest afterwards. They are also given an allowance equal to 
a half month’s earnings to provide the child with a layette and are 
given, for nine months, a monthly nursing allowance equal to one- 
eighth of their salary. Workers who are suffering from permanent 
disabilities are also protected ; the amount of the allowance varying 
according to the severity of the disability and as to whether it 
resulted from an industrial or a non-industrial cause. Thus if a 
worker has suffered a total loss of earning power from an indus- 
trial accident or illness and needs some one as a caretaker, he is 
paid a pension equal to his full wages. If he does not need a care- 
taker, he is paid 75 per cent. If he can work, but only occasionally, 
the allowance is 50 per cent, and so on. Old-age pensions are thus 
in effect provided for all who need them and for many younger 
workers who have had the misfortune to be permanently disabled. 

If a wage-earner leaves dependents who have no other means 
of support, they are maintained by allowances which range from 
one-third of the wage-earner’s former earnings if there is only one 
dependent to three-fourths if there are three or more. There is a 
great deal of unemployment in Russia, amounting to at least 
2,000,000 workers. This is primarily caused by the higher standard 
of living of the city workers as compared with the peasants which 
causes large numbers of the latter to seek employment in the cities. 
If a worker has been previously employed as a wage-earner for 
from one to five years, he is eligible to receive unemployment 
benefits which amount, if he is a skilled worker, to one-third of the 
average earnings for that district, if a semi-skilled worker to one- 
fourth, and if an unskilled worker to one-fifth. 


The social insurance system covers 8,900,000 workers and 
expended approximately 400 million dollars during the last year, 
only 5 per cent of which was used for administration. About 26 
per cent was used to provide medical assistance and the remainder 
was devoted to cash benefits. The total cost is borne by the 
employers composed almost exclusively of the state trusts, and 
amounts to a charge of 13.2 per cent upon the payroll. Lower rates 
are made for industries, such as metals, coal, and the railways which 
do not show any large profit, but virtually all assessments are being 
made promptly now and the fund is solvent. 


Social Insurance and Old Age 
Pensions in Canada 


By P. M. Draper 
Secretary, Trades and Labor Congress of Canada 


(Epitor’s Note: Canada has made notable progress in the adoption of old age 
pension legislation and exclusive state funds for workmen’s compensation insurance. 
In the following article Mr. Draper outlines concisely the status of social legislation 
in this neighboring country and indicates that the movement for a comprehensive legis- 
lative program, including not only workmen’s compensation and old age pensions but 
also insurance against unemployment and sickness, finds strong support in the labor 
movement.) 


HE Trades and Labor Congress of Canada includes in its 

platform of principles Unemployment Insurance, Old Age Pen- 
sion, and State Insurance for Sickness and Disability. This plat- 
form of the Congress is not merely a statement of pious wishes, 
but it represents a crystallization of the hopes and aspirations of 
the thousands of organized Canadian workers affiliated with the 
Congress, in their efforts to secure a decent standard of living, 
reasonably protected from the numerous hazards involved in mod- 
ern industrial life. The inclusion of these planks in the platform 
is ample evidence of the seriousness with which the organized 
workers in this country view the question of social insurance, for 
all of the principles of the Congress have been adopted only after 
mature consideration of the problems with which the workers have 
been faced and of practicable means for their correction. 

Up to the present time, no legislation on the topic of Unemploy- 
ment Insurance has been passed in Canada. We have, like all 
other industrial countries, however, unemployment: its proportions 
vary from time to time, but it shows no signs of permanently dis- 
appearing. This being the case, the worker feels that he should 
not be penalized for his inability to find work when his failure to do 
so is beyond his control. In order to correct this situation, a scheme 
of insurance against unemployment is desirable. The example of 
other countries, more especially in Europe, has led us to seek a 
remedy for unemployment in this direction. We believe that, fail- 
ing complete employment, the workers should be provided with 
some regularized system of unemployment insurance to maintain 
a reasonable standard of life when industry fails to afford it. 

With old age pensions Canadian workers have been more suc- 
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cessful, although their ideals in this direction have not yet been 
fully realized. 

At its session of 1927 the Parliament of Canada passed an Old 
Age Pensions Act which provides, briefly, for the payment to per- 
sons who have attained seventy years of age and who are in receipt 
of less than $365 in income, of pensions of up to $20 per month. 
One of the main features of the Act, however, is that its operation 
in any province is conditional upon the legislature of that province 
passing similar legislation and agreeing to pay one-half of the cost 
of the pensions, the Dominion Government to pay the other half. 

British Columbia was first to pass the necessary legislation and, 
after concluding an agreement with the federal authorities, com- 
menced the payment of pensions last September. Yukon Territory 
has passed an ordinance authorizing entering into an agreement 
with the federal government for the payment of pensions. On 
March 14 the legislature of Manitoba passed the old age pension 
bill, which will become effective after proclamation by the Lieu- 
tenant Governor. In the province of Saskatchewan a bill was also 
passed to give effect to the old age pension plan. When the other 
provinces will act remains to be seen. 

While, in the opinion of the Congress, the Act leaves much to 
be desired in the way of increased pensions and more general and 
more immediate application, none the less it is a step forward. 
As this has been one of the principles of the Congress, its adoption 
as a subject of legislation is a move in the proper direction and 
augurs well for the eventual realization of nationwide legislation 
on this subject more nearly in accord with what the workers appre- 
hend to be adequate. 

On the subject of state insurance for sickness and disability, 
Canadian legislatures have so far remained silent, except for cer- 
tain provision for disability due to occupational diseases covered in 
workmen’s compensation laws. Here again, as in the case of un- 
employment insurance, the workers feel an obvious injustice in 
being required to provide out of slender earnings the wherewithal 
to tide them over periods of sickness and invalidity, and it is their 
conviction that the State should assist them in carrying the burden. 
The absolute need for the provision, coupled with sucess in other 
matters, leads Canadian workers to hope that legislative action in 
this direction is a boon that the future holds for them. 

The form of social insurance with which we have had most 
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experience is workmen’s compensation. It will be observed that the 
platforms of the Trades and Labor Congress carries no mention 
of this essential to the welfare of the worker. This omission is 
not due, however, to any failure to appreciate its moment, but may 
rather be ascribed to the fact that, due to progress already made, 
a request for workmen’s compensation would to-day be redundant 
in the majority of the Canadian provinces. Six of the provinces 
of chief industrial importance have had in operation for some years 
workmen’s compensation acts which provide state insurance funds. 
A strong movement has been under way in Quebec to improve her’ 
workmen’s compensation law and provide the required insurance 
through a state fund, and recently the legislature enacted a new 
law which provided for administration by a commission instead of 
by the courts but failed to meet the widespread demand for a state 
fund. All of these Acts, be it borne in mind, were placed upon the 
statute books only after persistent solicitation in their behalf by 
the organized workers of the country. However, so successful has 
the reform been in practice that little fear exists in the minds of 
labor that there is now any danger of a reversion to older and less 
fair methods. The acts are not in all respects in accord with the 
workers’ ideals, but they do recognize, in a large measure, impor- 
tant principles, and they give promise that the day may not be 
far removed when all provinces will fall in step, and, also, that 
such amendments in the provisions of the acts as may be necessary 
will be made. 

In conclusion I would point out that the different types of 
social insurance are necessities under modern industrial employ- 
ment conditions. Though their need has been patent for some 
considerable time to those who have given close attention to such 
matters, the public conscience has not been wholly awakened to the 
facts. In order to overcome opposition provoked by selfishness 
or lack of information, education is necessary, and toward enlighten- 
ment of the public the organized workers have been doing their 
utmost and intend to continue to carry on. In this connection the 
work of a body such as the American Association for Labor Legis- 
lation is very valuable. In so far as Canada is concerned, in view 
of our advances in the field of workmen’s compensation and old age 
pensions, is it not reasonable to expect that the future holds for us 
still further advances in these two important fields, as well as in 
the realms of unemployment insurance and state sickness and dis- 
ability insurance? 


France Adopts Comprehensive System 
of Social Insurance 


Protects Wage Earning Men and Women Against 
Risks of Sickness, Invalidity, Maternity, 
Death and Old Age 


O* E of the most far-reaching developments in protective labor 
legislation in recent years is the final adoption by France 
of a compulsory system of social insurance which covers the risks 
of sickness, premature invalidity, old age, and death, and includes 
special provisions for dependents, for maternity, and for unemployed 
workers. 

The bill, which has been before Parliament for seven years, was 
adopted by the Chamber of Deputies on March 14, 1928, by an al- 
most unanimous vote, after having passed the Senate July 7, 1927. 
It applies to all wage-earners of both sexes whose total remuner-_ 
ation does not exceed 15,000 francs a year. This figure is increased 
to 18,000 francs in the case of wage-earners having a dependent 
child, and is further increased by 2,000 francs in respect of each 
child after the first. It benefits more than 8,500,000 workers, and, 
including the families of the insured persons, covers more than 
13,000,000 beneficiaries. The funds required for operation of the 
Act will amount to five billion francs a year. 

Employers, employees and the State must all contribute to the 
resources of the insurance fund—the contribution of employee and 
employer being equal to 10 per cent of wages not exceeding 15,000 
francs, half being paid by the employer and half by the insured 
worker. 

When a worker reaches the age of 60 years he will no longer 
have to contribute to the fund but will still be insured against the 
various risks if he continues at work. 

Cash payments and medical care are provided for insured 
workers as well as for their families in case of sickness. Women 
workers and the wives of insured workers, in case of maternity, 
will receive medical benefits and certain cash payments. An 
insured worker who after six months of illness remains incapaci- 
tated under the terms of the act is entitled to an invalidity pen- 
sion, An old age pension is provided for all insured persons 
who have reached the age of 60 years—the pension being calcu- 
lated on the basis of 40 per cent of the average yearly wage 
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during 30 years of contributions to the fund. In case of death 
the insured person’s heirs will receive a sum equal to 20 per cent 
of the average annual wages of the deceased. In case of unem- 
ployment, and consequent failure of a worker to keep up his con- 
tributions to the insurance fund, special provision is made for 
guaranteeing to the unemployed insured person his rights to the 
social insurance benefits during a period of six months. 

France’s present action in adopting a sweeping measure of com- 
pulsory social insurance to protect wage-earners and their families 
against poverty resulting from ever-present hazards of industrialism 
is of more than ordinary significance. France has long been re- 
garded as an outstanding exponent of the laissez faire attitude to- 
ward social economics. Her scattering attempts in the past to pro- 
vide protection for the safety and health of the working population 
have been strongly influenced by the let-alone policy. The new 
Social Insurance Act represents an epochal departure: from the 
outgrown doctrine of laissez faire. As such it should be of particu- 
lar interest in the United States where the rapid development of a 
gigantic industrialism is most vociferously accompanied by the 
slogan of “non-interference with business.” 


A Study of Working Conditions in Candy Factories 


HE Consumers League of New York has just completed a field investi- 

gation covering twenty-five representative candy factories in New York 
City. An attempt was made to secure information concerning conditions 
prevailing in the factories from the standpoint of the consumers of the products 
as well as the workers in the industry. 

Twelve plants were “unnecessarily dirty, 
only three “very clean.” 

The workers, 61 per cent women, suffered from fatigue due to constant 
standing; chill from low temperatures in some departments; overtime beyond 
the legal limits—sometimes a week of 70 hours, including Sundays in rush 
seasons—and low wages, one-half the workers earning $11.75 to $13.75 in a 
busy month. 

These findings are embodied in a sixty-five page report, “Behind the Scenes 
in Candy Factories.” 

The Consumers League has set up a set of minimum standards for the 
factories in the candy making industry and will publish a White List of all 
those who comply. In this a committee of the candy manufacturers are cooper- 
ating. Except in the matter of a beginning wage of $14 and observance of 
a certain degree of personal cleanliness, the standards set do little more than 
ask compliance with the sanitary and labor laws. 


” 


ten were “passably clean” and 


Accident Compensation Increasingly 
Needed in the New Industrial South 


By CorNELIUS COCHRANE 


Sikes the industrial activities of (the Southeast) are attracted 

by raw materials, power, climate, transportation, and proxim- 
ity to great consumer markets, probably the greatest single factor iS 
that of labor. It is a case of capital and industry going to the 
labor supply.”? 

The trend of industry in the United States is undeniably south- 
ward. Paul Blanchard in his recent pamphlet on “Labor in South- 
ern Cotton Mills” points out that new capital which goes into the 
textile industry is being invested in the South and that in some 
instances New England operators are actually moving their plant 
equipment into the South. “It is estimated,” he states, “that New 
England has invested 100 million dollars in southern cotton mills in 
a year and a half.” Other aspects of this phenomenal industrial 
development have been presented before in an earlier issue of this 
REVIEW.? 

Local chambers of commerce and promoters in the South have 
loudly extolled southern workmen as “an important asset in the 
future of this country.” But the five states of Arkansas, Florida, 
Mississippi, North and South Carolina—all in the South—have not 
yet enacted accident compensation laws for the protection of these 
workers. 

Labor, wherever organized in these states, has fought for years 
to secure the adoption of this principle. The North Carolina State 
Federation of Labor in 1915 took action to further the introduction 
of a compensation bill and has since gone on record repeatedly in 
favor of such legislation. In Florida, organized labor has sponsored 
_a compensation measure since 1920. 

The American Federation of Labor at its 1927 convention 
unequivocally stated its position in respect to the need for work- 
men’s compensation in these five states and voted in favor of “con- 
tinued efforts” to have workmen’s compensation legislation adopted. 
“How the people of those five states can expect to continue to deny 


*Commercial Survey of the Southeast, United States Departmen e 
merce, Domestic Commerce Series—No, 19 : t of Com 


*See symposium of a dozen articles on “The Ne Industri iad 
Eira Labor Legislation Review, Vol. XVIII, No. 7 yey sah act 
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that justice which people of forty-three states have given the work- 
ers of our land is beyond our comprehension.” 

There is one factor, however, that serves to disrupt what would 
otherwise be a united front on the part of organized labor. The 
railroad brotherhoods are opposed to workmen’s compensation. 
Railroad workers if injured in interstate commerce are protected by 
the liberal United States Employers’ Liability Act, and a state 
legislature, of course, has no jurisdiction over these employees. 
Despite this constitutional limitation and the fact that bills intro- 
duced have, in addition, specifically exempted railroad employees 
engaged in interstate commerce, nevertheless, representatives of the 
Brotherhoods have appeared at legislative hearings and opposed the 
enactment of a state compensation law. Legislators naturally inter- 
pret such opposition as evidence of lack of agreement on the ques- 
tion among the workers themselves and this fact unquestionably 
accounts in part for the failure of the legislatures to take definite 
action. Moreover, they are dissuaded from the adoption of the 
compensation principle by arguments which were heard and rejected 
in other states fifteen and twenty years ago. 

In Florida during the last days of the 1927 session, a thoroughly 
modern accident compensation bill was defeated in the House by a 
vote of 47 to 34. At Columbia, South Carolina, efforts to secure 
the introduction of a bill this year in order that there might be a 
specific measure for discussion were unsuccessful until just before 
the legislature adjourned when it was too late for public hearings. 

The American Association for Labor Legislation is continuing 
its educational campaign in cooperation with interested citizens in 
these states to secure thoughtful and deliberate consideration of 
workmen’s compensation on its merits. A carefully considered bill 
prepared by this Association is now being discussed in Arkansas at 
state-wide conferences in anticipation of the legislative session next 
year. Mississippi is almost wholly unresponsive to the modern 
movement for accident compensation. Thousands of copies of 
printed material on accidents—their prevention and compensation— 
have recently been distributed in North Carolina where there is 
special need of early action. 

Will the legislatures of Arkansas, Florida, North and South 
Carolina which meet in 1929 register the increasing public sentiment 
in favor of this much-needed legislation and enact adequate com- 
pensation laws? 


Progress in Workmen’s Compensation 
Legislation in 1928 


EW JERSEY may be credited with having taken the most 
N important forward step in 1928 toward providing more nearly 
adequate workmen’s compensation benefits, 

The new amendment which was finally adopted only after most 
strenuous efforts on the part of the New Jersey State Federation 
of Labor and others friendly to the bill! raises the inadequate $17 
weekly maximum to $20. It also increases the weekly minimum 
to $10 and in addition provides more substantial benefits for the 
loss of an arm, a hand, a thumb and a forefinger. 

At the public hearing at Trenton on March 5, the Senate Cham- 
ber was filled to overflowing with labor men and women from all 
parts of the state. In addition to officials of the Federation of 
Labor who spoke in favor of the bill, representatives of the Ameri- 
can Association for Labor Legislation were present to endorse the 
measure. Despite the opposition of certain employing interests, sev- 
eral prominent manufacturers also asked the Senate committee for 
a favorable report. 

The House, in a stormy session, passed the bill on March 29— 
more than two weeks after its approval by the Senate on March 12. 
Sixteen American workmen’s compensation laws now provide a 
weekly maximum of $20 or more. 

The New York legislature failed to promote the two most 
urgently needed adjustments to the workmen’s compensation law. 
The bills to extend the $25 weekly maximum, which now applies 
only to total disability, to other classes of disability, and the bills 
to provide compensation for all occupational diseases were not even 
reported out of committee. An amendment was adopted extend- 
ing compensation protection to disability or death caused by “direct 
contact with” any of the occupational diseases on the limited list 
in the law ;? but until an all-inclusive occupational disease provision 
is enacted, wage-earners in this state will not be adequately pro- 


*See “Opposition Is the Victim of Its Own Tactics in New 4: 
; e 
page 235 of this REview. sha At 


E * Heretofore compensation was payable only for disability or death due to 
any process involving the use of” any of the listed occupational diseases. 
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tected against the hazards due to the increasing use of industrial 
poisons. The 1928 legislature in this state did, however, adopt 
desirable provisions authorizing the state fund to insure New York 
employers under the federal Longshoremen’s Act, extending the 
act to include employments even though not carried on for pecuniary 
gain (hitherto exempted from the law) and requiring the licensing 
of every person, exclusive of attorneys, who represents a claimant 
before the industrial board. 

Special attention should be called to the legislative record in 
Virginia which has one of the most inadequate workmen’s compen- 
sation laws in the United States. The ten-day “waiting period,” 
the weekly maximum of $12, the 50 per cent wage scale and the 
limit of 60 days on medical benefits were among the glaring in- 
adequacies that the State Federation of Labor endeavored to remedy 
by proposed amendments. But the legislature refused to enact any 
bill which would increase the already high cost of workmen’s com- 
pensation. The Virginia act does not provide for a state fund. 
Nowhere is the issue more clearly defined between private casualty 
company insurance with shamefully inadequate benefits and state 
fund insurance by which reasonably substantial compensation can 
be paid at a cost that is not burdensome to the employer. 

The American Association for Labor Legislation is continuing 
its efforts to secure improving amendments to the workmen’s com- 
pensation laws of the forty states which meet in legislative session 


in 1929, 


“Not Quite True’”’ 


ise IVE William I. Sirovich, member of Congress from New 
York City, in a letter to the New York Times, takes sharp issue with 
statements made recently by P. Tecumseh Sherman, a spokesman for the Na- 
tional Civic Federation which is attacking the movement in this country for old 
age pension legislation. Mr. Sherman was quoted as saying that State old age 
pensions are “a discredited experiment.” Representative Sirovich writes: “Mr. 
Sherman, of course, knows that this is not quite true since something like thirty- 
five nations to-day are caring for their dependent aged through systems of 
old age pensions or insurance. Since the World War fourteen additional 
countries adopted such plans and only a month ago, France, the most thrifty 
and individualistic nation, enacted one of the most comprehensive systems of 


social insurance.” 


Constitutionality of Longshoremen’s 
Compensation Act Upheld 


HE New York Court of Appeals—the highest court in the 

state—has upheld the constitutionality of the federal Long- 
shoremen’s and Harbor Workers’ Compensation Act in the case 
of Chernik v. Clyde Steamship Company. 

The action was brought by a'longshoreman who was injured 
while at work on a lighter discharging the S. S. Delaware of the 
Clyde Line. He sued the steamship company for $10,000 damages. 
The defendant moved to dismiss the suit on the ground that Chernik 
at the time of the injury was under the jurisdiction of the Long- 
shoremen’s Act and was entitled exclusively, therefore, to the bene- 
fits provided by this new federal law. 

The sole question at issue was that of constitutionality. The 
Supreme Court, in granting the motion, sustained the Act and the 
Court of Appeals on April 10 handed down a decision affirming 
without opinion the order of the lower court thus upholding the 
Act as constitutional. It is interesting to note that in addition to 
the brief filed by the defendant company, a supporting memorandum 
was submitted by the Longshoremen’s Association. 

This test case, it is understood, will be carried to the Supreme 
Court of the United States. It would appear that many of the 
contentions of the plaintiff (such as, for example, that the Act 
conflicts with the Fifth Amendment of the Constitution) have 
already been disposed of by the Supreme Court in other cases.1 
The fundamental question at issue is whether or not Congress can 
provide a federal compensation law for longshoremen when injured 
on navigable waters and the opinion in the Dawson case? would 
indicate that it may do so. 

Those who have followed the amazing history of the ten years’ 
effort to secure workmen’s compensation protection for longshore- 
men will watch this latest development with keen interest. 


* See, for example, New York Central R. R. Co. v. Whi 
* Washington v, Dawson, 264 U, S. 219. ipreetidtetnciiadie | 
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Official Report Says Need Is “Vital” 
for Cooperation in Administering 
Rehabilitation and Compensation 

Legislation 


IGHT years of progress under federal-state cooperation in 

vocational rehabilitation of industrial cripples have brought us 
to the point where action must be taken and policies fixed so as to 
carry on the work into the future on a uniformly high level of 
effectiveness. 

One of the four immediate steps that should be taken to this 
end, as pointed out in this Review for December,! is general 
acceptance of the essential policy of administering vocational 
rehabilitation in close connection with workmen’s compensation. 
It is vital to the success of this legislation that emphasis be kept 
upon rehabilitation, avoiding any tendency to confine this service 
within the scope of education alone. 

The American Association for Labor Legislation has from the 
beginning held that compensation laws would fall short of their 
purpose if they were not accompanied by vocational rehabilitation— 
neither functions properly without the other. This program has 
been approved by the highest authority when the United States 
Supreme Court upheld the New York law providing for a special 
fund to be used for the maintenance of the most needy cripples 
while they are being retrained for suitable jobs—and thereby upheld 
the principle of extending workmen’s compensation to aid directly 
in rehabilitation.? 

In a 146-page bulletin recently issued by the Federal Board for 
Vocational Education? emphasis is placed upon the “vital” need 
for maintaining close relationship between state compensation com- 
missions and state rehabilitation departments in the administration 
of this legislation. 


1“Tmportant Next Steps in Vocational Rehabilitation,” American Labor 
Legislation Review, Vol. XVII, No. 4, December, 1927, pp. 266-268. 

7Sheehan & Co. v. Shuler, 265 U. S. 371. 

»“*Workmen’s Compensation Legislation in Relation to Vocational Rehabili- 
tation.” Bulletin No. 126. 
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“Tt is a well established fact,” this official report states, “that, 
in states that have liberal compensation laws or liberal administra- 
tion of their laws, and where advantage is taken of this condition, 
rehabilitation officials accomplish a higher percentage of successful 
rehabilitations than can be obtained in states where the legislation 
is less favorable. Consequently rehabilitation workers should and do 
have an interest in assisting in every way they can in the promotion 
of better compensation legislation. It is just as important, how- 
ever, for them to work to the end of having disabled workers receive 
maximum benefits under the compensation acts as they now exist. 
The establishment and promotion of close cooperative relationship 
between the compensation commission and the state rehabilitation 
department is vital to the accomplishment of this objective.” 

Significantly, as a result of this study, the federal bureau con- 
cludes that “the responsibility for developing effective cooperation 
belongs to the officials of the rehabilitation department.” The report 
points out that “experience in a number of the states has indicated 
the kind of cooperation between the rehabilitation and compensation 
agencies that can and should be had.” And it presents a well con- 
sidered suggested plan of cooperation that should be of special 
interest and assistance to all administrative officials concerned. 

The report carries the sub-title “An Analysis of Certain Provi- 
sions of Workmen’s Compensation Laws Showing Their Relation 
to the Administration of Vocational Rehabilitation of Disabled Per- 
sons.” The last two sections contain a summary analysis and a com- 
parative chart of principal sections of compensation laws having a 
direct relation to state rehabilitation programs. The first three 
sections cover— 


1. A description of cooperative relations now being maintained 
in four selected states—New York, Ohio, Wisconsin and Utah— 
embodying types of working relations between “the two state agen- 


cies which are vitally interested in prompt return of the disabled 
worker to remunerative employment.” | 


2. Fundamentals of effective cooperation between rehabilita- 
tion and compensation agencies, 


oF An analysis of those provisions of the compensation laws— 
including the two federal acts for civilian employees of the Govern- 
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ment and for longshoremen, as well as the state laws—that provide 
for medical benefits, artificial appliances, awards for temporary and 
permanent disabilities, special funds for compensation for second 
injuries, and maintenance while the disabled person is being rehabili- 
tated. 

“These are all phases of compensation,” says the report, “with 
which rehabilitation workers should be thoroughly familiar if they 
are to be equipped to provide the most effective service to those who 
seek their assistance.” 

This government bulletin was prepared under the direction of 
John Aubel Kratz, chief of vocational rehabilitation, by Frank J. 
Clayton, federal agent specializing in compensation and labor prob- 
lems on the rehabilitation staff of the Federal Board for Vocational 
Education. It is admirably designed as an aid to state rehabilitation 
officials, primarily, but also to compensation officials, legislators and 
others having an interest and a responsibility in the work of shaping 
and administering compensation and rehabilitation laws so that they 
will, together, adequately and effectively carry out society’s duty to 
industrial cripples. 


Vocational Rehabilitation for District of Columbia 
Now Up to Congress 


AT the annual meeting of the American Association for Labor Legis- 
lation at Washington last December stress was placed upon the need for 
adoption by Congress of legislation to provide vocational rehabilitation of 
industrial cripples in the District of Columbia as well as adoption of a law 
to provide accident compensation for private wage-earners in the District. 

Vocational rehabilitation for the District is provided in a bill now pending 
in Congress (H.R. 13251) introduced by Representative Summers of Wash- 
ington State. A favorable hearing was given this legislation by the House 
Education committee on April 11. Secretary John B. Andrews of the Amer- 
ican Association for Labor Legislation, appearing in behalf of the bill, pointed 
out that forty-one states are already cooperating with the federal government 
in the rehabilitation of industrial cripples, and that the need in the District 
for this modern legislation, as well as for accident compensation, is urgent. 
On May 8 the bill was reported favorably by the committee. 

Now that Congress has on May 14 at last enacted an accident compensa- 
tion law for wage-earners in the District, it should not delay in passing the 
companion legislation embodied in the Summers bill for vocational rehabili- 
tation. 


Is Compulsory Arbitration in Kansas 
Dead or Only Sleeping? 


By Epwarp BERMAN 
University of Illinois 


(Epiror’s Note: When, a few years ago, the United States Supreme Court 
handed down several decisions against the much-discussed Kansas “Industrial Court” 
Act of 1920, the impression prevailed widely, even among students of compulsory 
arbitration, that the unique attempt of Kansas to enforce industrial peace had been 
entirely thwarted. Those who believe in the principle of collective bargaining were 
encouraged by the stand taken by the highest court. The following article by Pro- 
fessor Berman, who has made a careful study of all the decisions on the Kansas act, 
raises the important question whether there is not enough life still left in the law to 
make trouble in certain industries in case the administrative officials see fit to resur- 
rect it. The article throws light on a significant aspect of labor law administration in 
America, a subject in which the American Association for Labor Legislation is espe- 
cially interested.) 


HERE has been a widespread opinion that the Kansas Indus- 

trial Relations Act, passed in 1920, is a thing of the past. It will 
be recalled that the act provided for compulsory arbitration of labor 
disputes in transportation, public utilities, and the industries engaged 
in the preparation of food, the production of fuel, and the manufac- 
ture of clothing. It prohibited strikes, lockouts, and picketing in 
these industries. A series of important court decisions has led to 
the conclusion on the part of some writers that the law is no longer 
in effect. 

The more accurate view, however, is quite different, and may be 
stated as follows: 

(1) Compulsory arbitration in the food, fuel, and clothing indus- 
tries is no longer a part of the Kansas law, the United States 
fe an Court having ruled against this measure in 1923, 1924, and 
1925.1 

(2) Compulsory arbitration in the transportation and public 
utility industries is still a part of the Kansas law, no decisions hav- 
ing been rendered against it, no change with respect to it having 
been made by the legislature, and the United States Supreme Court 
having given reasonably clear indications that it would probably be 
considered constitutional. 

(3) The prohibition of strikes, lockouts, and picketing is to-day 
provided by law in Kansas not only in transportation and public 
utilities, but also in the food, fuel and clothing industries. Not only 


*262 U. S. 522; 264 U. S, 286, 289; 267 U. S. 552. 
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has no court held to the opposite view; not only has no change been 
made by the legislature, but the Kansas Supreme Court has, in one 
important decision, rendered in July, 1924,2 upheld the prohibition 
of strikes even for those industries in which compulsory arbitration 
had been held unconstitutional by the United States Supreme Court. 

_A brief résumé of the important decisions will demonstrate the 
accuracy of these conclusions. 


I; 


The Charles Wolff Packing Company challenged the constitu- 
tionality of the Act of 1920 in a series of cases. The company 
maintained before the state and federal supreme courts that the act 
deprived it of liberty and property without due process of law and 
therefore violated the Fourteenth Amendment. In each instance 
the Kansas Supreme Court denied this contention and upheld the 
act as a proper exercise of the police power.’ 

The United States Supreme Court took the opposite view. In 
the first Wolff case,* decided in June, 1923, the Court asserted that 
the Kansas Act, to the extent that it permitted the fixing of wages 
in the company’s packing plant, deprived the firm of its property 
and liberty of contract without due process of law. It will be noted 
that the declaration of the Court was somewhat limited in character. 
Nevertheless it laid down principles justifying the supposition that 
it would have ruled similarly with respect to other competitive in- 
dustries. In fact the Court, in the following year, declared that 
the principles it laid down in the first Wolff decision, were also 
applicable to the mining industry.5 it is therefore reasonable to 
assume that the same rule would apply to the manufacture of 
clothing. 

After the Wolff decision had been rendered, a difference of 
opinion developed between the Industrial Relations Court and the 
Wolff Company as to the effect of the Supreme Court’s order. The 
company asserted that the Court had ruled against compulsory arbi- 
tration as a whole. The Kansas body asserted that the Court’s 
ruling applied only to wage fixing, but not to hours and working 
conditions. On appeal the state supreme court upheld the Court of 


2 Kansas v, Howat, 116 Kan. 412. 
*109% Kan. 629, October, 1921; 111 Kan. 501, June, 1922; 114 Kan. 304, 
October, 1923; 114 Kan. 487, November, 1923. 

“Wolff v. Court of Industrial Relations, 262 U. S. 522. 

5Dorchy v. Kansas, 264 U. S. 286, 289. 
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Industrial Relations.6 The company once more appealed to the 
United States Supreme Court, which, in April, 1925, handed down 
its decision in the second Wolff case.* 

The Court asserted that the fixing of hours was part of the sys- 
tem of compulsory arbitration, and that the principles which it had 
laid down in the earlier case with respect to the fixing of wages in 
the packing industry were applicable to the system of compulsory 
arbitration in that industry. In view of the earlier extension of 
these principles to the mining industry, as above related, the con- 
clusion that compulsory arbitration in the food, fuel and clothing 
industries is no longer in effect seems a valid one. 


II. 


The conclusion that compulsory arbitration in the transportation 
and public utility industries is still a part of the Kansas law, to the 
extent that it is based on court decisions, rests primarily on two 
facts. In the first place neither the state nor federal court has 
expressly declared against it. Secondly, the decision written by 
Chief Justice for the United States Supreme Court in the first 
Wolff case rather clearly indicates a support of such compulsory 
arbitration. The state court had based its support of the Kansas 
Act upon the higher Court’s decision in Wilson v. New.8 In that 
decision the Supreme Court had upheld the constitutionality of the 
Adamson Act, passed by Congress in 1916, which regulated the 
wages of train service employees on the railways, and which was 
said by the Supreme Court to be in the nature of compulsory 
arbitration. 

The Chief Justice refused to accept Wilson v. New as a prece- 
dent for the support of compulsory arbitration in packing. He 
called attention to the great difference between competitive indus- 
tries like packing, and industries like transportation. He pointed 
to the great difference in the extent of public danger which would 
result from strikes in the different kinds of industries. He made 
it clear, furthermore, that the nature of such industries as trans- 
portation made them legitimately subject to a very large degree of 
public regulation, whereas this was not true of industries like pack- 
ing. The police power could not be carried so far as to justify 


°114 Kan. 487, November, 1923. 
8 26/ UsSo 554: 
*243 U. S. 332, 1917. 
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compulsory arbitration in packing. The implication was clear that 
it might do so in transportation and public utilities, though the deci- 
sion did not say so directly. 

III. 


What about the prohibition of strikes, lockouts, and picketing in 
food, fuel and clothing? 

It was thought by some that when the Supreme Court laid down 
principles which were held to destroy compulsory arbitration in 
these industries the prohibition of strikes fell at the same time. 

In March, 1924, the Supreme Court heard an appeal of the 
miners’ leaders in Kansas from a decision of the state court holding 
them guilty of violating the act by calling a strike.2 The appellants 
asserted that the act, by prohibiting strikes, deprived them of liberty 
in violation of the Fourteenth Amendment. The United States 
Supreme Court decided that, in view of its stand in the first Wolff 
case, the Kansas Supreme Court should decide whether the pro- 
hibition of strikes still stood or whether it had fallen as a part of 
the system of compulsory arbitration.1° In July, 1924, a majority 
of that court upheld the prohibition of strikes as an independent 
measure, despite the invalidity of compulsory arbitration in certain 
industries.11_ Two of the justices entered very vigorous dissents, 
asserting the unfairness of the law as it stood under the view of the 
majority. 

The miners once more appealed to the United States Supreme 
Court. This time that body had to render a decision on the consti- 
tutionality of the prohibition of strikes. It decided the case in 
October, 1926.12 Instead, however, of deciding on the important 
issue which had so often come before it and the state court—that 
of the constitutionality of the general prohibition of strikes—it 
preferred to confine its attention to the question of the particular 
strike before it. It declared that that strike had been called to 
compel an operator to pay a “stale claim” to a miner named Mish- 
mash; that such a strike was clearly coercive and illegal at common 
law, and that a statute having the effect of prohibiting such a strike 
could not be held unconstitutional. In other words, the Supreme 
Court left the legality of the general prohibition of strikes just 
where the state court had left it. The conclusion seems clear, there- 
~°112 Kan. 235, November, 1922. 

* Dorchy uw. Kansas, 264 U. S. 286. 


™ Kansas vy. Howat, 116 Kan, 412. 
* Dorchy v. Kansas, 47 Sup. Ct. Rep. 86. 
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fore, that the prohibition of strikes and picketing in all the industries 
originally covered in the Act of 1920, to the extent that the matter 
has been affected by the courts, is still a part of the Kansas law. 

The Kansas legislature, in 1925, passed a law abolishing the 
Court of Industrial Relations, establishing a new Public Service 
Commission, and transferring to the latter body all the powers and 
duties possessed by the former.1® The commission was also given 
the powers and duties of several other state agencies, such as the 
tax commission. It should be clear that this act had no effect what- 
ever, from the legal point of view, upon the extent of compulsory 
arbitration and the prohibition of strikes. 

In order to learn what the Kansas authorities thought of the 
status of the Act of 1920, letters were sent, in April, 1927, to Mr. 
John H. Crawford, director of the labor department of the Public 
Service Commission, and to Mr. William A. Smith, Attorney Gen- 
eral of the state. 

Mr. Smith gave answers specifically supporting the foregoing 
conclusions on each point. The prohibition of strikes and picketing 
in all the industries originally included in the act was still on the 
statute books. So was provision for the compulsory arbitration 
of disputes in transportation and public utilities. 

Mr. Crawford’s reply being rather uncertain in meaning, a 
second letter was addressed to him, asking specifically whether “the 
present commission had any power to settle disputes in such indus- 
tries as the public utilities and transportation.” On April 26, 1927, 
he wrote the following answer: 

The U. S. Supreme Court in the Wolff Packing Company case held 
that any scheme of compulsory arbitration was unconstitutional. It was 
following this that the Court of Industrial Relations was abolished by the 
legislature. 

It seems as if the writer wished to convey the impression that 
compulsory arbitration was dead in Kansas. He was in error, of 
course, in declaring that the Supreme Court had ruled against “any 
scheme of compulsory arbitration ;’ and also in declaring that the 
legislature had acted after the Wolff decision. The Supreme Court 
had not tuled against compulsory arbitration (as opposed to wage 
fixing) in packing until April, 1925, whereas the legislature had 
passed the act abolishing the Industrial Court a month earlier, in 
March, 1925. Apparently the official charged with administering 


* Chap. 258, Laws of 1925, approved March 9, 1925. 
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what is left of the Act of 1920 prefers to ignore the power he 
possesses under the law. 

Without entering into any further discussion in this article it 
may be worth while to state briefly several problems deserving con- 
sideration. 

(1) The authorities charged with the administration of compul- 
sory arbitration and the prohibition of strikes in Kansas prefer to 
ignore their power under the law. Are trade unionists and liberals 
justified in assuming that these authorities will continue to follow 
this policy, or is there serious danger that workers may, at any 
moment that the authorities consider opportune, find themselves 
severely hedged about by the restrictions of the act? 

(2) Is any law justifiable which prohibits strikes and lockouts 
without at the same time providing for compulsory arbitration? 

(3) Should the American labor movement and those interested 
in progressive labor legislation do all in their power to remove from 
the statute books of Kansas all that is left of the Act of 1920, at 
least so far as it relates to the food, fuel, and clothing industries? 


Coal Dust Explosions Are Needless 


OINTING out in a recent public statement that coal mine ex- 

plosions “have killed thousands of coal miners in this country 
during the past quarter century,” the United States Bureau of 
Mines reports that there has been an average of eight “major” mine 
explosions a year in bituminous mines in the past twenty-five years, 
killing on the average of 252 miners each year. In one recent year, 
1924, coal dust explosions took 444 lives! 

This shocking death toll is needless. “Major” explosions are 
those that cause the death of five or more persons, and, says the 
Bureau of Mines, “virtually all are coal dust explosions in bitu- 
minous mines.” Rock dusting, as urged by the American Asso- 
ciation for Labor Legislation in its present campaign for the 
prevention of needless coal mine accidents, is recommended by 
the Bureau “to prevent ignition and propagation of explosions 
of bituminous coal dust.” The statement says: “It is the firm 
belief of the Bureau of Mines that major mine explosion disas- 
ters can be eliminated in this country if the proper preventive 
measures are taken.” 


Once More a Mine Tragedy! 


PROGRAM OF PREVENTION 


INCE the March issue of this REVIEW appeared, there 
has been still another ‘‘major”’ coal mine explosion—this 
time at Keystone, W. Va., on April 2, in which 8 miners 
were killed. Four such disasters have occurred thus far in 
1928, killing a total of 54 miners. 

An explosion at West Frankfort, Ill., January 9, killed 21 men, while 
more than 600 who were at work in the mine escaped without injury— 
a fact which led the Chicago Tribune to point out that if this mine had 
not been partially rock-dusted “the toll would have been far greater. 
The section of the mine in which: the explosion occurred had not been 
rock-dusted. At Parnassus, Pa., February 20, an explosion took 12 lives, 
and on February 24 at Jenny Lind, Ark., 13 men met a similar fate. 

The death toll resulting from coal dust explosions would 
have been vastly greater than 162 in 1927 and 54 thus far 
in 1928 if it were not for the progress made in rock dusting. 
At least 730 miners in 1927 alone owe their lives to rock 
dust. 


In the past six and a half years 72 “major” coal 
mine explosions have caused the death of 1,930 miners. 


In 1927, 9 explosions killed 162 men. 
In 1926, 16 explosions killed 349 men. 
In 1925, 10 explosions killed 237 men. 
In 1924, 10 explosions killed 459 men. 
In 1923, 5 explosions killed 265 men. 
In 1922, 11 explosions killed 264 men. 


That the record for the past three years is not quite as shock- 
ing as that for 1924 is doubtless due in a measure to the 
remarkable, though belated activity of coal companies, begin- 
ning in 1924, in installing the rock dust safeguard in their 
bituminous mines—activity which has continued in 1928 until 
more than 268 mine companies are now rock dusting. How- 
ever, every year of delay by the states in adopting laws to 
require rock dusting of all bituminous mines means the tragic 
killing of hundreds of men. 

Scores of editors and writers have in recent months co- 
operated in the campaign for the prevention of needless coal 
mine accidents by demanding that state legislatures promptly 
enact laws to require the rock dusting of bituminous mines to 
prevent coal dust explosions. 

How much longer shall these killings continue? (‘‘The great 
explosions should not be considered to be normal occupational 
accidents,” says the director of the federal Bureau of Mines.) 
When will the public insist upon removing for all time the 
dreaded spectre of violent death that stalks through the mines? 
These questions—which must here again be raised—have been 
asked in every issue of this REVIEW since December, 1922. 

Mine bureaus have existed for many years. Accident com- 


pensation laws have provided at least partial relief for those 
left dependent. But safety standards are still inadequate. 
In ten years we have killed more than 25,000 coal 
miners! The United States Bureau of Mines has shown that 
many of the worst hazards of mining can be eliminated. The 
director of the Bureau has declared that “explosions can and 
must be prevented.” Results, however, depend upon local and 
state action. 

In order to make safety work in the mines more effective 
the American Association for Labor Legislation is urging the 
adoption of a program for strengthening protective legislation, 
which includes— 

1. The adoption of uniform legal minimum stand- 
ards of safety; 

2. The use underground of no explosive that is not 
after scientific investigation numbered among the “‘per- 
missibles;’’ the strict limitation of “shooting off the 
solid ;”? and the use of shale or approved rock dust to 
check the spread of coal dust explosions; 

3. Reward careful employers and penalize the less 
scrupulous, by the universal adoption of schedule 
rating for insurance under accident compensation laws, 
with a further graduated penalty for cases of willful 
failure to put into effect legal safety regulations; 

4. An adequate mine inspection staff selected upon 
a merit basis of training and experience, fairly paid, 
for reasonably long tenure of office and protected from 
partisan interference whether political or industrial; 

5. Greater public authority, federal and state, to 
procure and disseminate information, and to establish 
and maintain on a uniform basis reasonable minimum 
standards of safety. 

The Association’s program of prevention of needless coal 
mine disasters—discussed more fully in this REVIEW for 
March, 1924—has aroused widespread interest. It has been 
put forward during the past three and a half years with the 
active cooperation of the press, and after consultation with 
mine operators and engineers, representatives of the miners’ 
organizations, state and federal mine inspectors, and an exam- 
ination of published records. 

As a result of the Castle Gate explosion in March, 1924, 
Utah promptly pointed the way by adopting the most compre- 
hensive coal mine safety code in America, including the required 
ase of rock dust. Five additional states—Pennsylvania, 
Wyoming and West Virginia in 1925, and Indiana and Ohio 
in 1927—have already enacted laws providing for the rock 
dusting of bituminous mines. 

Why should there be further delay in the other 
nineteen bituminous states in taking the necessary 
preventive measures? Why continue NEEDLESSLY 
to destroy property in an essential industry and sac- 
rifice additional hundreds of precious human lives? 


Progress in Rock Dusting 


IDES the five and a half years that have passed since the 
American Association for Labor Legislation undertook its pres- 
ent campaign for the prevention of needless coal mine accidents, sub- 
stantial progress has been made in rock dusting bituminous mines to 
prevent disasters due to coal dust explosions. 

Details of this progress have been reported in each issue of this 
Review. Already six states—Utah (1924); Pennsylvania, Wyo- 
ming and West Virginia (1925) ; Ohio and Indiana (1927)—have 
enacted laws providing for rock dusting. Since December, 1922, 
when only 3 companies were found using the rock dust safeguard, 
more than 265 additional companies have adopted rock dusting. As 
a result of the campaign thus far, with the generous and effective 
cooperation of the press, the public has been widely informed as to 
the effectiveness of the rock dust remedy in preventing these need- 
less disasters. Public opinion may be expected to accelerate adop- 
tion of rock dusting legislation in the nineteen bituminous states 
that have not yet acted. 

Data recently compiled by the United States Bureau of Mines 
show that by the middle of 1927 “the mines using rock dust pro- 
duce about 24 per cent of the country’s bituminous coal.” At 
that time 239 coal companies in 17 states were using rock dust 
in 485 mines, in which 109,000 underground workers were employed. 
About 6% per cent of the total number of operating mines, and 
about 21 per cent of the underground workers in the bituminous 
industry are thus protected by rock dust against coal dust explo- 
sions. This represents encouraging progress, but it also emphasizes 
the need for continued efforts to make the practice of rock dusting 
universal. 

Two bituminous states—Kentucky and Virginia—this year held 
legislative sessions. The American Association for Labor Legisla- 
tion called attention in these states to the need for adoption of rock 
dusting legislation as embodied in the “Standard Bill” for uniform 
state action, and pointed out the grave responsibility now resting 
on legislators to prevent further needless loss of life in mine catas- 
trophes. These legislatures, however, adjourned without action on 
this important measure of accident prevention. 
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This Association is continuing its work for coal mine safety. As 
expressed in a resolution adopted by our Executive Committee 
recommending and urging adoption of the “Standard Bill” in all 
soft coal mining states, “coal dust explosions are a frequent cause 
of fatal mine accidents; mine safety engineers, after successful 
experiments, now strongly recommend rock-dusting to prevent these 
coal dust explosions ; mine bureau chiefs and inspectors also endorse 
this effective method of preventing needless sacrifice of human life, 
destruction of property and expense to the community, and the 
American Engineering Standards Committee after the most careful 
investigation and consideration has drawn up the ‘standard practices’ 
for rock dusting which the American Association for Labor Legisla- 
tion has since embodied in a standard bill ready for introduction in 
state legislatures on a uniform basis.” This bill! will be pressed for 
adoption in the seventeen bituminous states holding legislative ses- 
sions in 1929. 


Mine Laws Ignored—Explosion 
Kills Twelve 


COAL mine explosion at Parnassus, Pa., February 20, killed 
12 miners—10 in the mine where the explosion occurred and 
2 in'an adjoining mine. 

The verdict of the Coroner’s jury on March 15, following tes- 
timony by experts including a commission of bituminous inspectors, 
declared that “we find the explosion was caused by the failure 
of the proper mine officials to operate the mine as required by the 
bituminous mine laws of the state of Pennsylvania.” 

Here is a verdict with “teeth” in it. It presents a challenge 
which goes to the root of effective labor law enforcement. 


41See “‘Standard Bill’ for Rock Dusting,” American Labor Legislation 
Review, Vol. XVII, No. 1, March, 1927, pp. 64-66. 


Official Credit Given to Rock 
Dust Campaign 
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NCREASING use of rock dust in bituminous mines is largely 

responsible for the fact that fewer miners were killed in major 
coal mine explosions in 1927 than in 1926, according to Scott Tur- 
ner, director of the United States Bureau of Mines, writing in 
Coal Age. He says: 

“Explosions of gas and dust, and the number of deaths resulting 
from them, were fewer in 1927 than in 1926. * * * The reduc- 
tion in the rate was entirely in the class of accidents known as major 
disasters—that is, accidents in which five or more lives were lost. 
Only 9 major disasters, with a loss of 162 lives, were reported for 
the past year, as compared with 16 such disasters and a loss of 348 
lives for 1926. The death rate from explosions of a non-major 
character—those that killed 1 to 4 men—was about the same as in 
1926. It is reasonable to believe that the campaign to bring 
about a more wide-spread use of rock dust in bituminous coal 
mines has contributed, indirectly as well as directly, to the im- 
provement in the industry’s experience as to major explosions 
in 1927. 

This conclusion is reinforced by the Bureau’s earlier statement 
(see this Review for March, p. 99) calling attention to the effective- 
ness of rock dusting as a safety measure. It was pointed out that 
during the two years from January 1, 1926, to January 1, 1928, 
there were 20 major coal mine explosions in which 475 men were 
killed. “During this period explosions of gas and dust started at 
11 rock-dusted mines, but were early extinguished by rock dust. 
While there was a death list of 86 men, more than 2,000 men, who 
were working in these rock dusted mines and therefore liable to be 
killed, escaped.” 


With evidence accumulating year by year proving the effective- 
ness of rock dusting in preventing coal mine catastrophes, and with 
coal dust explosions continuing to take a shocking toll of human 
lives, why should any state delay longer in adopting rock dusting 


legislation to put this safety measure into universal practice and end 
these NEEDLESS killings? 
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A Challenge to Coal Mine Executives 


a accident prevention, little, if any, progress is being made by the 
coal mining industry.” 

This declaration was made by Eugene McAuliffe, president of 
the Union Pacific Coal Company at a meeting of the National 
Safety Council last September.1 

Commenting on Mr. McAuliffe’s outspoken address, the editor 
of Coal Mine Management writes: 

We were sitting near the rear of the room during his talk, and caught 
several whispered comments, the general tenor of which was, “He’s right!” 

When opportunity was given for discussion from the floor not one of the 
safety men present questioned a single statement. * * * The question pro- 
pounded indirectly by Mr. McAuliffe was, “What is the reason for the abnor- 
mally high death rate in American coal mines?” We wish to pass this ques- 
tion to every mine executive with the request that you write us expressing 
your frank opinion, supported by such evidence as you may be able to offer. 


The replies made by coal mine executives to this invitation 
should prove interesting. Mr. McAuliffe’s answer to the question, 
in the address so favorably received by the safety experts, was that 
the chief responsibility for the shockingly high death rate in Ameri- 
can mines lies in the “strange psychology” afflicting the bituminous 
industry, “with self-constituted spokesmen shouting ‘stand back, 
everybody; let us alone and we will fix things,’ with nothing being 
fixed.” 

Measures urged by Mr. McAuliffe to promote accident preven- 
tion in the coal industry are encouragingly in accord with the coal 
mine safety program of the American Association for Labor Legisla- 
tion, and include “the formulation and adoption of a modern, scien- 
tifically prepared code of mine safety standards, written in such 
manner that they can be adopted by the several states.” 


1See “Coal Company President Points Out the Shame of the Coal Industry 
in Resisting Safety Work,” American Labor Legislation Review, Vol. XVII, 
No. 3, September, 1927, pp. 212-214. 
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Roll of Honor of Coal Companies Using Rock Dust 
to Prevent Coal Dust Explosions 


268 Companies in Eighteen States and Canada! 


HEN in December, 1922, after calling attention to the increasing toll of 

lives in coal mine disasters, the American Association for Labor Legis- 
lation opened its present campaign for the adoption of preventive measures, 
it was able to secure from federal and state official sources the names of only 
three coal companies in the United States and Canada that were using rock 
dust to prevent coal dust explosions. 

As the campaign has progressed during the past five years, the Association 
has been informed of the installation of rock-dusting methods by at least 265 
additional companies. Such companies should be commended for taking the 
lead in the adoption of this simple, reasonably inexpensive and effective safe- 
guard against disasters. 

The full list of coal companies that have equipped one or more of their 
mines with the rock dust safeguard, or have begun to install it, appears in this 
Review, for September, 1927, pp. 217-219. Additions to the list, as of June 1, 
1928, are’as follows: 


ALABAMA—Consolidated Coal Co. 

GEORGIA—Durham Coal and Iron Co. 

ILLINOIS—Saline County Coal Corporation; Franklin County 
Coal Co.; Brewerton Coal Co. 

INDIANA—Vandalia Coal Co.; Vigo Coal Mining Co.; Horton 
Coal Co. 

OHIO—Ohio and Pennsylvania Coal Co. 

OKLAHOMA—Messena Coal Co. 

PENNSYLVANIA-—Shannopin Coal Co. 

WEST VIRGINIA—American Coal Co. of Allegheny County; 
American Rolling Mill Co.; Ben Franklin Coal Co. of W. Va.; 
Continental Coal Co.; Cosgrave-Meehan Gas Coal Co.; Cran- 
berry Fuel Co.; Crown Coal Co.; Dragon Coal Company; Lilly- 
brook Coal Co.; Logan Chilton Coal Co.; Pocahontas Corpora- 
tion; Stuart Colliery Co.; White Oak Fuel Co.; Wheeling Coal 
Co.; Morgantown Gas Coal Co. 

WYOMING—Kemmerer Coal Co.; Diamond Coal and Coke Coz 


The Colony Coal Co.; Blazon Coal Co.; Owl Creek Coal Cor 
Gunn-Quealy Coal Co. 
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Court Administration Unsuited to 
Workmen’s Compensation Laws 


OMPLICATED, tedious and expensive litigation ; corrupt prac- 

tices ; antagonisms aroused between employers and employees, 
were among the indictments found against the system of suits for 
damages under employers’ liability. Workmen’s compensation was 
substituted. But in seven states, if a worker injured in an indus- 
trial accident is to enforce what he professes to be his rights under 
the compensation act, he must resort to action in a court of law. 
The laws of Alabama, Louisiana, New Hampshire, New Mexico, 
Rhode Island, Tennessee and Wyoming are administered by the 
courts. 

Evils incident to the outworn system of suits for damages are 
necessarily carried over to court administration of workmen’s com- 
pensation laws. The delay involved in court procedure is typified 
in an investigation of the operation of the New Jersey Compensation 
act before the creation of an administrative board.1 The average 
time elapsing between the date of accident and the date of award in 
fatal cases on record in 1914 was thirty-four weeks and in non- 
fatal cases thirty-seven weeks. A widow and five children waited 
seventeen weeks for an award of $1,500; a dependent mother waited 
two years and eight weeks for an award of $1,500 in weekly pay- 
ments. Similarly in Illinois, in eighteen fatal cases the average 
time was seven months and twelve days.? 

The services of an experienced attorney are usually indispensable 
if a claimant’s rights are to be protected and adequately presented 
before the court. Attorneys’ fees reduce substantially the amount 
of compensation that may be awarded. In 1914, in New Jersey, 
counsel fees in 173 cases out of 428 ranged from $5 to $300—a 
total expenditure of $10,213. In 1913 with an average award of 
$756 the cost of court proceedings equaled between one-fifth and 
one-fourth of the awards and the total cost of litigation was esti- 


*See “Three Years Under the New Jersey Workmen’s Compensation Law,” 
report of an investigation under the direction of the Social Insurance Com- 
mittee of the American Association for Labor Legislation. American Labor 
Legislation Review, Vol. V, No. 1, March, 1915, pp. 36-102. 

*Maryland and New York Insurance Departments, Report on examina- 
tion of the Maryland Casualty Company, 1914, p. 28. 
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mated to be between $50,000 and $60,000 a year. By the present 
terms of the Louisiana compensation act, a lawyer who renders ser- 
vices to an employee may receive as much as 20 per cent of the 
amount of the award. 

Moreover, courts are not suited—nor are they equipped—to 
handle compensation cases. Considerations such as the nature of 
injury, extent of disability and determination of wage earning capac- 
ity demonstrate that proper disposition of a claim requires not 
only familiarity with the compensation law but economic and medi- 
cal knowledge as well. A judge is not likely to be familiar with 
industrial processes nor has he time or opportunity to become a 
specialist in this branch of law. Again, a claim is not necessarily 
disposed of in one hearing. Many cases require a hearing once a 
week for months, perhaps, before final disposition. A man, partially 
disabled to-day, may become totally incapacitated two weeks hence 
owing to unforeseen complications. There are records of con- 
tinuous awards made for months on end—one or two years elapsing 
before the case is finally closed. The courts are not suited to such 
procedure nor can they undertake the function of employing inde- 
pendent investigators in order to secure further information or com- 
petent testimony necessary to an equitable adjudication of the claim. 

These factors tend to compel the courts to encourage settlements 
and commuted payments. The majority of injured workmen, rather 
than spend the time and money necessary for the successful comple- 
tion of court cases, are led to make direct settlements of their claims 
with the employer or insurer. 

Investigations have shown that wherever direct settlements are 
common, serious underpayments of workers occur. In 1913, in New 
Jersey, 206 irregular settlements occurred of which 141 involved 
shortages ranging from $1 to $750.4 Fifty-five lump sum settle- 
ments were made without the approval of the courts. The joint 
investigation of workmen’s compensation laws made by the Ameri- 
can Federation of Labor and the National Civic Federation estimated 
that “not over 60 per cent of the amounts payable under the New 
Jersey statute are being paid.”5 


*See “Three Years Under the New Jersey C i ¥ 
; y Compensation Law, . 
ae Three Years Under the New Jersey Workmen’s Compenhene laine 
* Senate Document, Sixty-third Congress, Second Session, No. 419, p. 44. 


Administration of Compensation Laws IRS 


New Jersey, of course, following the report of the Association 
for Labor Legislation’s study, abolished the system of administra- 
tion that made possible such inequities, and in 1918, created the 
Workmen’s Compensation Bureau. Kansas is the most recent state 
to substitute commission for court administration, having adopted 
in 1927 an entirely new act which is administered by the Public 
Service Commission. 

In states of lesser industrial population such as Vermont, for 
example, where a full-time board is perhaps not warranted, the 
essentials of commission administration have been secured by utiliz- 
ing the services of two already-existing state officials with one new 
full-time man to act as chairman. 

The difficulty of meeting the assertion that “we don’t have that 
problem in our state” is made apparent by the fact that the laws 
administered by the courts make no adequate provision for the 
reporting of accidents and the compiling of statistical data which is 
indispensable if the preventive possibilities of compensation laws 
are to be capitalized. In order to secure the facts, therefore, inde- 
pendent investigations such as that conducted in New Jersey by the 
American Association for Labor Legislation are usually necessary.® 

A workmen’s compensation law should function simply, quickly 
and without waste. If it is to guarantee payment of full benefits 
to all persons entitled thereto; if it is to become a real force in the 
prevention of industrial accidents, it is essential that a board or 
commission be created for its administration. 


®See “Three Years Under the New Jersey Workmen’s Compensation Law,” 
Supra. 
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New Compensation Act in Quebec 


ORKMEN’S accident compensation adopted by the province 

of Quebec at the recent legislative session provides for com- 
mission form of administration and substantially increases the bene- 
fits over earlier acts but fails to provide an exclusive state fund for 
compensation insurance.! 

The Canadian labor movement, which has strongly urged adop- 
tion of exclusive state fund insurance, regards the present action as 
“but the first move” toward ultimate acceptance of state fund insur- 
ance, pointing out that the issue of “high cost” of commercial insur- 
ance is likely to become increasingly serious in view of “the increased 
indemnities granted by the Act.” As stated in the Trades and 
Labor Congress Journal, labor looks upon the new legislation on the 
whole as “undoubtedly a step in the right direction” and “a con- 
siderable improvement over the legislation now existing in the prov- 
ince of Quebec.” 

The new workmen’s compensation legislation in Quebec is em- 
bodied in two acts. 

The workmen’s compensation act proper, which becomes effective 
September 1, 1928, is wider in scope than the original legislation, 
and it provides more liberal indemnities to injured workers and their 
dependents. 

A separate act, which comes into effect on Proclamation provides 
for the creation of a paid commission of three members to administer 
workmen’s compensation. This is an important advance over the 
system of settling claims in court that was provided in the earlier 
act, and a move to bring this legislation abreast of desirable stand- 
ards. The commission is empowered to carry on accident prevention 
work and promote vocational rehabilitation of industrial cripples. 


*For discussion of issues raised concerning insurance provisions of thi 
legislation, see “Misleading Propaganda Against Quebec Proposal tne State 
Fund Insurance” by Frederick W. MacKenzie, American Labor Legislation 
Review, Vol. XVII, No. 4, December, 1927, pp. 288-294 
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Opposition Is the Victim of Its Own 
Tactics in New Jersey 


Digs a Legislative Pitfall Against Compensation 
Amendment—And Then Falls In Itself! 


pp eee LION tactics were again notoriously in evidence at the 
1928 session of the New Jersey legislature. This time the 
scheming gentlemen who engineered these familiar tactics against 
a desirable accident compensation bill met with complete and dis- 
concerting failure. After laying a legislative pitfall in which to kill 
the measure, they fell into it themselves—amid angry denuncia- 
tions of their trickery. 

The aim of the opposition, led by the Manufacturers’ Associa- 
tion lobby, was to kill the bill, introduced by Senator Richards, in- 
creasing from $17 to $20 a week the maximum weekly payments to 
injured workers under the workmen’s compensation act. 

A year ago opponents of this measure, with the faithful aid of 
the chairman of the Senate Judiciary committee, were successful 
in their tactics of suppressing the bill in committee, after it had 
been passed by the House. In reporting this episode, this Review! 
pointed out that “it was a particularly ruthless defiance of repre- 
sentative opinion and representative action.” 

Public indignation was aroused at the manner in which this 
much-needed legislation was killed. Friends of the bill prepared to 
press even more vigorously for its passage in 1928, and this year it 
was promptly introduced with strong and representative support. 

From the beginning the Manufacturers’ lobby was busy. The 
bill was passed in the Senate on March 12, nevertheless, and was 
delivered to the House the following day where it was, a week later, 
reported favorably by committee. The session dragged on until the 
closing day without final action. 

On the morning of the last day of the session, Majority Leader 
Gabrielson, who hails from the great industrial county of Essex, 
and Assemblyman Kuser—both opponents of the bill—invited a 
committee of labor representatives to a conference in the Speaker’s 
room and proposed a compromise. They declared that the bill would 
be passed only if it were amended so as to reduce the proposed 
weekly maximum from $20 to $19. The friends of the measure 
rejected the compromise, pointing out that there were enough 
pledged votes to pass the bill which was already on the calendar. 


2“QOpposition Tactics at Work in New Jersey,” American Labor Legislation 
Review, Vol. XVII, No. 4, December, 1927, pp. 362-364. 
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As the day wore on into evening without action by the House, 
Mr. Gabrielson and Mr. Kuser invited the labor committee to con- 
fer again on amending the bill to provide $19 instead of $20. What 
then happened is reported by labor’s committee as follows: 

“Mr, Gabrielson then assured us that the Assembly would 
unanimously approve the amended bill; that the Senate would 
concur and would remain in session until that was accomplished. 
We told him that we feared the attitude of Senate Majority 
Leader Davis and inquired whether we could get his vote for 
the bill. Mr. Gabrielson’s reply was in the affirmative; that he 
would personally go with us to the Senate Chamber and inter- 
view Senators Davis and Case. We agreed to it, although mind- 
ful that the element of trickery was not to be discounted. Mr. 
Gabrielson, Mr. Kuser and your Secretary then visited the Senate, 
which was in caucus in the President’s room. Mr. Gabrielson en- 
tered the caucus and soon emerged with the assurance that Senator 
Davis was agreeable and would vote for the bill. Assemblyman 
Siracusa, who had been advised of what was going on, readily 
agreed to the amendment and the bill was thus passed by the House 
without a dissenting vote. 

“Immediately upon its passage, Mr. Gabrielson made another 
motion, which he had promised us in conference, to the effect 
that the bill be sent to the Senate forthwith. After a lapse of fifteen 
minutes, inquiry was made for the bill. We were told that the offi- 
cial amendments had not yet been prepared. We immediately got 
in touch with Mr. Gabrielson and the latter reported that it would 
be ready in five minutes. Another hour elapsed, during which Mr. 
Gabrielson was reminded of his pledge, no less than five additiona? 
times. Finally the Speaker was notified and he got on the job and 
the bill appeared in about ten minutes. It was duly signed and 
started on its way toward the Senate. 

“Over in the Senate, we had faithful watchers who were 
observing every move made. Their report in substance follows: 
They observed one of the Manufacturers’ representatives ap- 
proach the President. The two conversed for a moment; Mr. 
Billman smiled. What was said is unknown, but we do know 
that Mr. Davis then approached the President, after which he 
resumed his seat on the floor and made the customary motion 
that all bills hereafter received be sent to the morgue. He then 
made another motion that the Senate do now adjourn. Protests 
were made by several Senators, but to no avail. We are convinced, 
however, that owing to the confusion prevailing, many of our Sena- 
torial supporters were unaware of what was taking place. 
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“We now know that the incidents mentioned in the Senate 
were taking place just as the House Clerk, after his long delay, 
was actually preparing the bill for transmission to the Senate. 
Under the circumstances, the suspicion is impelling that those 
who maneuvered the job in the Senate knew what they were 
doing and had timed their action effectively. The bill then 
reached the Senate. The Senate Clerk refused to accept it at first, 
but the House Clerk was insistent and it was accepted. 

“Mr. Gabrielson, in the meantime, had left the House and gone 
to the Senate. Speaker Hanson, accompanied by your committee, 
then started toward the Senate. On their way, they met Mr. Gabri- 
elson, who was returning. Mr. Gabrielson stopped Mr. Hanson and 
informed him that the bill had been receipted for and then inquired, 
“What can be done about it?’ Mr. Hanson very promptly told him 
what could, and would, be done about it. Senator Richards by this 
time had joined the party which then proceeded to the Senate and 
after some talk, the Secretary of the Senate readily agreed to re- 
turn the bill. 

“Upon the return to the House, it was seen that that body 
was in an uproar. The members had heard of the despicable 
attempt that had been made to kill our measure. Many of 
them had also heard of an incident, later reported in the press, 
wherein two lobbyists of the Manufacturers’ Association, had 
danced a jig in the corridor when the Senate had adjourned. 

“The House rose to the occasion. Motions were immediately 
made reconsidering action on the bill. The amendments were 
stricken out and the bill passed in its original form. The next 
day it was sent to the Governor, who signed it Tuesday, April 
3, and it is now a law.” 

Instead, therefore, of accomplishing its purpose to kill the 
Richards bill by trickery and a last-minute snap adjournment of the 
Senate, the opposition succeeded only in becoming the victim of 
its own tactics. If the Manufacturers’ lobby and its allies in the 
legislature had not carried their tactics too far, so that their du- 
plicity was apparent to all, they would at least have forced the adop- 
tion of a compromise bill providing only $19 instead of $20 weekly 
maximum. As it was, by outraging the sensibility of the House 
they were completely frustrated, and the original $20 maximum is 
now on the statute books. 

Assemblyman Kuser, who had opposed the original bill and 
urged its amendment from $20 to $19, joined with friends of the 
bill in vigorously denouncing the trickery. He said that he had been 
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given to understand that the Senate would remain in session to 
concur in the bill as amended. But he considered the action 1n the 
Senate “a distinct breach of faith” and was “so disgusted with the 
situation and the way the House has been treated” that he would 
now vote for the bill in its original form. Assemblywoman Sum- 
mers expressed chagrin. “I am ashamed,” she declared, “that our 
party would stoop to such methods as this.” When the original bill 
came to a vote it passed without a dissenting voice. 

Newspapers echoed the resentment of the assemblymen. The 
Jersey City Journal, reporting the proceedings, referred to them as 
“a near riot caused by an abortive attempt of the powerful lobby of 
the New Jersey Manufacturers’ Association to kill by unfair means” 
the Richards bill. An editorial in the Trenton State Gazette de- 
clares that “this incident * * * developed a piece of duplicity which 
was well covered by the furore which it created” and insists that 
the real responsibility rests upon Majority Leader Gabrielson oi 
the House rather than upon the senators. “There was a decided 
element of hypocrisy,” it says, “in the action of Mr. Gabrielson 
in joining in the chorus of denunciation raised in the House.” In 
un editorial headed “The Grand Old Game,” the Trenton Times 
referred to “the crafty last-minute attempt of the Senate to kill 
the workmen’s compensation measure” as indicative of “a type of 
hard-boiled partisanship decidedly unrepresentative in character.” 

The net result of this episode is that injured wage-earners in the 
great industrial state of New Jersey will henceforth be paid weekly 
compensation that is more nearly adequate. One more step has 
been taken toward bringing workmen’s compensation laws abreast 
of the “Standards” of the Association for Labor Legislation. 

One aspect of the frustrated scheme of the opposition in New 
Jersey that is emphasized by the legislative committee of the State 
Federation of Labor and the Joint Railroad Crafts should be of 
concern to employers in all states. The committee says: 

“In passing, we cannot escape the further query as to whether 
all of the members of the Manufacturers’ Association are aware of 
the legislative tactics of their paid lobbyists. We know by our deal- 
ing with many of the members of the Manufacturers’ Association 
that they are honorable, upright men. * * * We feel, however, that 
the methods used by their paid officials to defeat the compensation 
bill, have brought their organization into disrepute. Their con- 
tinuance in office will mean that the membership as a whole ap- 
proves of such dishonorable methods.” 


Are Accidents Increasing? 


T the annual meeting of the American Association for Labor 
Legislation in 1925 a joint session with the American Statis- 
tical Association was arranged to discuss “Are Accidents Increas- 
ing?” The question was discussed, among others, by Leonard Hatch 
of the New York State Department of Labor; Ethelbert Stewart of 
the United States Bureau of Labor Statistics; Lewis A. DeBlois, 
then safety and compensation manager of E. I. DuPont De Nemours 
and Company, and R. H. Lansburgh, then Secretary of Labor and 
Industry of Pennsylvania. 

These speakers presented facts leading to the conclusion that 
industrial accidents are increasing; that this increase is due among 
other things to a general speeding up of workers with increased 
production per man-hour ; that much of the safety work in industry 
carried on during the war was afterward allowed to lag; that enlist- 
ment of business executives in accident prevention is an urgent 
need, and that “successful accident prevention yields larger dividends 
than almost any other industrial enterprise.” 

Now, in 1928, comes a very substantial report by the American 
Engineering Council on “Safety and Production’! which in the 
fashion of the engineer piles fact upon fact and chart upon chart to 
convince American executives that a well managed plan of accident 
prevention is both efficient and “safe.” 

In the introduction to this valuable book Albert W. Whitney con- 
cisely states the problem. 

“When sixteen years ago the United States began to take definite 
steps to solve the industrial accident problem,” Mr. Whitney writes, 
“early efforts were characterized by the passage of the first work- 
men’s compensation laws and the beginning of the organized safety 
movement.” He says further: “The effect upon the accident situation 
has been significant. In many industrial establishments accidents 
have been cut a half or three-quarters or even more. Com- 
prehensive statistics on industrial accidents for this period are lack- 
ing, but it is probable that the trend of industrial accidents has fol- 
lowed the downward trend of the general accident mortality rate. 
* * * In spite of this general downward trend there has been 
during the last few years an increase in the number and severity 
of accidents.” 

Pointing out that this study by the American Engineering 
Council is concerned primarily with “the relation between indus- 


*New York, Harpers, 1928. 414 pp. 
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trial safety and efficiency of production,” Mr. Whitney says: 
“The greater seriousness of accidents in the last few years does 
not seem to be due to a breaking down of the safety movement 
per se. It appears to have been rather one of the concomitants, 
one of the by-products, of the increased intensity of modern 
industrial life that has characterized the last few years.” He 
quotes figures from the United States Department of Commerce 
for all industries showing that between 1919 and 1925 there has 
been an increase of 28.6 per cent in physical volume of products 
while at the same time there has been a decrease of 8.6 per cent 
in the number of persons engaged, and adds: 

“Apparently the increased seriousness of accidents during the 
last few years has been the direct result of the increased intensity 
of industrial activity during that period. Increased activity re- 
quires the employment of new, unexperienced men and the shift- 
ing of old men to new jobs. * * * 

“While, however, there has been this recent increase in the 
hazard of industry per man-hour, production per man-hour has 
increased so much more rapidly that the hazard in terms of pro- 
duction has decreased. * * * These two facts together form 
a striking antithesis: less accidents measured in terms of things 
produced; more things produced, however, so that the result, 
after all, is more accidents. If industrial well-being is to be 
measured in terms of goods produced, then this condition is 
satisfactory. If industrial well-being is to be measured in terms 
of working conditions, then the situation is unfavorable and 
even alarming. There will be a general agreement that the 
latter criterion is the more fundamental. We cannot view with 
composure a condition that makes a man’s working life more 
hazardous under any circumstances,” 

“Can accidents be controlled?” Mr. Whitney says: “The 
answer is a simple one, and not only conclusive, but suggestive 
of the solution in general; the answer is, namely, that individual 
cases exist, characterized also by high industrial efficiency, in 
which this control has been secured. The United States Steel 
Corporation in thirteen years has decreased its accidents 86 per 
cent; the Union Pacific Railroad has a safety record for shop 
employees that is over five times as favorable as the average of 
the other large railroad systems of the United States; the Clark 
Thread Company has a record of nearly 10,000,000 man-hours with- 
out an accident; one of the plants of the DuPont Company with 
sixty-five employees has a record of eleven years with only one 
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accident, and that a relatively minor one.” Significantly he points 
out that “the common outstanding feature of all the cases cited is 
the thoroughgoing interest of the executives.” Such results are so 
remarkable, according to Mr. Whitney, that they “definitely raise 
the question whether the new safety movement, when it really 
gathers momentum, may not quite eclipse the older movement and 
bring results that have scarcely been dreamed possible heretofore.” 

If the safety movement in the future is to attain results in acci- 
dent prevention comparable to the individual instances cited, it is 
Mr. Whitney’s belief that “the success of the safety movement of 
the future, a movement that must stem the industrial tide that is 
running not only swiftly and dangerously, but ever more swiftly and 
more dangerously, can be had only when safety is recognized as a 
major executive objective.” 

In discussing the primary concern of the present investigation 
to show that a positive correlation exists between safety in the 
factory and efficiency of production, Mr. Whitney points out that 
“the disturbing effect of an accident upon business is now known to 
be much greater than has been generally supposed. In fact, the 
effects of an accident that are commonly insured against, probably 
constitute not more than a fourth or a fifth of the entire economic 
loss.” 

A striking illustration of the results of intensive accident pre- 
vention work is cited by Mr. Whitney out of the experience of the 
Simmons Company with punch presses: “In 1919 when there were 
700 presses operating in one department, thirty-six fingers were 
taken off in accidents. With changes * * * in the method of 
operation, the injuries decreased to seven fingers during the first 
six months of 1920. In the four years following not a single finger 
was lost and the production per press had increased on the average 
60 to 65 per cent. The Simmons Company reports, ‘Our experience 
has been that whenever we make a job safe we also increase the 
production from 15 to 150 per cent.’ ” 

Experience has shown that in order to get results in accident 
prevention, labor and management has had to work together. Co- 
operation in this field has frequently led to mutual understanding 
and cooperative efforts in meeting other problems of working rela- 
tions. From this, Mr. Whitney concludes that: “The safety move- 
ment, by furnishing a field for a practical working cooperation on 
the basis of a genuine mutuality of interests, has been perhaps the 
most important factor in ushering in the era of better industrial 
relations which exists to-day.” 


Extra Compensation for Children{Injured 
While Illegally Employed 


ROTECTION of childhood against the many evils that beset 
it is a paramount duty of society. One of the most serious of 

these evils is child labor and the exposure of young workers to the 
hazards of accident and disease in industry. When such exploita- 
tion of children by industry goes to the extreme of violating child 
labor laws, injuring and crippling them in work accidents, and even 
denying them the accident compensation provided by law for adult 
workers, then the State is urgently called upon to adopt effective 
measures of protection. 

Emphasizing the special obligation of the State to protect all 
young workers, Chairman Wilcox of the Wisconsin Industrial Com- 
mission says: “Children are children, and they may not be depended 
upon to appreciate or guard against grave industrial dangers. If 
they are to enter industry their job should be in safe surroundings.” 

Liability of the child to industrial accidents, particularly those 
caused by machinery, is indicated by official reports to be much 
greater than that of adults employed in similar work. For one thing 
it has been found difficult to suppress the inclination of young per- 
sons for “horse play” which in connection with dangerous machinery 
all too frequently has tragic results. 

Accidents to children in industry are marked also by their 
severity. The frequency with which they are maimed for life is 
shocking. The handicap placed by such accidents on young work- 
ers is shown in a recent report of the Children’s Bureau on the 
results of permanent partial disablements in a group of minors who 
were injured before they were eighteen years of age. It was found 
that some have been forced by their injuries out of chosen occupa- 
tions into work with smaller industrial opportunities; that others 
have been unable to find any kind of employment, and that “many 
of these young people, now in their early twenties, are sensitive over 
their deformities, discouraged by their prolonged economic depend- 
ence upon their families, and hopeless over the future.” 

Despite the mass of information that is available demonstrating 
beyond question the necessity of providing legal safeguards for 
young workers, many states are grossly negligent in their failure to 
provide adequate protection. In thirty-five states children of four- 
teen may work on scaffolding; in twenty-eight states children of 
fourteen may work around explosives ; in twenty-two states children 
of fourteen may operate elevators; in thirty-three states children 
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of fourteen may work on railroads; in seventeen states children of 
fourteen may oil, wipe and clean machinery in motion. 

In addition to prohibiting the industrial employment of young 
children and adequately protecting minors who are permitted to 
enter industry, special measures are needed to protect children 
against injury while illegally employed. 

The American Association for Labor Legislation, in its contin- 
uous campaigns for improvements in American workmen’s com- 
pensation legislation, has for some years urged that in cases of 
injury to children while they are illegally employed, extra accident 
compensation should be paid by the employer. 

The Association’s standard provision which it recommends in- 
cluding in the state laws provides that compensation shall be double 
the amount otherwise recoverable if the injured minor was per- 
mitted to work without the employment or educational certificate 
required by law. Compensation is trebled if the child was injured 
while engaged in an employment prohibited to minors either by 
statute or by administrative order of the commission. The employer 
is directly liable for this extra compensation but in the event of his 
insolvency the insurance carrier is made liable. 

Eight states already have adopted legislation providing extra 
accident compensation for minors illegally employed. fxperience 
under the Wisconsin law is illuminating. In the five years 1921 to 
1925, increased compensation was paid in cases involving violations 
of safety orders in the total amount of $146,050. Cases of double 
and treble compensation for violations of the child labor law also 
involve an impressive total of increased compensation. In the eight 
years following adoption of this provision of the law, 657 such 
cases were settled in which the increased compensation amounted 
to $163,782. Employers who would violate safety and child labor 
laws are thus forced to count the possible cost—a powerful deter- 
rent. As Dr. E. E. Witte, in describing Wisconsin’s successful 
experience, has said: “Considered as a penalty for violations of 
the child labor law, the (extra) compensation provision of the Wis- 
consin compensation act is by far the most effective penalty ever 
devised.”! 

General adoption of this invention in social legislation promises 
to give the greatest practical impulse to the protection of working 
children that this humanitarian movement has ever had. 


16Treble Compensation for Injured Children,” by E. E. Witte. American 
Labor Legislation Review, Vol. XIII, No. 2, June, 1923, pp. 123-129. See also 
“Increased Compensation in Cases Involving Violations of Law,” by E. E. 
Witte, ibid., Vol. XVII, No. 1, March, 1927, pp. 70-72. 


International Labor Legislation 


As this Review goes to press, the Eleventh Session of the Official 
International Labor Conference at ‘Geneva, opening on May 30, is pre- 
paring to discuss methods of fixing minimum wages, and prevention of 
industrial accidents, including coupling accidents on railways. 


In this connection it may be pointed out that the United States has long 
been in advance of European countries, with a series of federal acts, 
beginning in 1893, making it obligatory on all railroads engaged in 
interstate traffic to equip all cars and locomotives with approved auto- 
matic couplers. Results of this safety legislation have been striking. 
In 1890, when only about 10 per cent of railway cars were equipped 
with automatic couplers, accidents in the coupling of cars amounted to 
nearly 50 per cent of all casualties to trainmen. By 1912, when over 
99 per cent of all cars were so equipped, the proportion of accidents 
from this cause was reduced to about 8 per cent. 


In preparation for action by the Geneva Conference, the official Interna- 
tional Labor Office has recently published two reports relating to the 
items on the agenda. 

(1) The report on minimum wage fixing machinery, points out that 
the question of actually fixing a minimum wage for international adop- 
tion is not up to the Conference, but solely the matter of creating 
machinery “whereby minimum wages can be fixed in the individual 
country for certain special classes of unfavorably situated workers.” It 
reports that replies to a questionnaire by the various Governments show 
a great majority “in favor of a solution of the question by means of a 
Draft Convention containing general principles supplemented by a 
Recommendation on certain methods of application.” 

(2) The report on the prevention of industrial accidents contains 
a detailed tabular analysis of legislation on accident prevention, and 
suggests the importance of the subject thus: “In 1923 the number of 
fatal accidents to workers was 2,082 in France and 3,302 in England. 
The corresponding figures for Germany in 1925 was 5,285. In the 
United States of America the total number of fatal industrial accidents 
is estimated at 20,000 to 25,000 a year. The number of injuries sustained 
at work is far more than one hundred times as high. Compared with 
the figures of fatal accidents already given, the number of reported 
injuries was 777,975 in France and 652,837 in Germany, while the num- 
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ber for which compensation was paid in England was 480,035. These 
include high figures of cases of more or less serious crippling, leading 
to a permanent reduction in working capacity. The mass of pain, dis- 
tress, and lost prospects concealed in these figures cannot be imagined, 
leaving altogether aside the serious material losses suffered by indi- 
viduals and the community as a whole in consequence of accidents.” 


Procress in the adoption of measures of social insurance in the various 
countries is outlined elsewhere in this Review (p. 189) in an article by 
Leifur Magnusson, director, Washington Branch International Labor 
Office, and on p. 208 is an account of the recent action by France in 
adopting a comprehensive system of social insurance. 


THE attack by the British Government on the Eight Hours Draft Con- 
vention, adopted at the Washington session of the official International 
Labor Conference in 1919, has aroused widespread criticism. (See this 
Review for March, pp. 125-126, for the recent British proposal to reopen this 
Convention and have it revised.) A dispatch from Geneva in the New York 
World of March 25 reports that Great Britain is under fire in various in- 
dustrial countries for instigating a move that is regarded as “reaction- 
ary to the extent of a return to industrial feudalism.” The French 
Government has officially declared that it will tolerate no such action, 
the dispatch points out, and adds: “While there are many who believe 
the action of Britain, if carried to its logical conclusion, may sound 
the death knell of the International Labor Office, others point out that 
it has furnished a rallying point for the workers’ group and Government 
delegates of most countries members of the bureau. The fight for the 
international eight-hour day has taken on a new lease of life, they say.” 


CoMMENTING on recent international action looking to the universal adoption 
of workmen’s health insurance legislation, the Christian Science Monitor 
says: “The International Labor Organization of the League of Nations, 
in its tenth general conference held at Geneva, adopted two draft con- 
ventions looking to the introduction of compulsory health insurance in 
all the countries furnishing membership to the organization, not now 
having this form of social insurance. The text of the conventions covers 
ten articles, with several subdivisions setting forth the necessity for 
such insurance, and also stating the regulations under which it shall be 
provided. This will recall the somewhat persistent effort of the Ameri- 
can Association for Labor Legislation a few years ago to introduce this 
type of insurance into several American states.” 


OrGaAnizep labor in Mexico is protesting against the delay in the Mexi- 
can Senate in taking action similar to that already taken by the Chamber 
of Deputies with a view to putting into effect Article 123 of the Mexi- 
can Constitution—the Labor Code. 


Book Reviews and Notes 


Handicapped Wage-Earners. By Moses A. Leavitt. New York, Jewish 
Social Service Association, 1928. 95 pp—An analysis of the problem of 
rehabilitating the disabled worker, based upon a study of the disabled persons 
under the care of the Jewish Social Service Association in the winter of 
1925. As a necessary first step toward the solution of this problem, the author 
recommends the establishment of a central employment bureau for the dis- 
abled, which would place the handicapped in suitable jobs, and become “the 
focus from which all efforts at rehabilitation would radiate.’ A summary 
of the work of existing Vocational Guidance Bureaus, Trade Retraining 
Agencies, Placement Bureaus, and Sheltered Workshops, completes a mono- 
graph which will be useful to those interested in the economic adjustment of 
the disabled wage-earner. 


Social Control of Business. By JouHN M. Crarx. Chicago, Chicago 
University Press, 1926. 473 pp—A complex problem ably discussed. Of law 
as a method of social control, the author says, “arising in part out of business 
practices, it (the law) must also control them.” The “inalienable rights” 
which the law ought to safeguard are “health, strength (or compensation for 
the loss of them, adequate to save the family from economic shipwreck), 
education, liberty, and opportunity.” Thus, industrial control wisely exercised 
“will tend to reduce the burden of salvaging industrial wreckage (which falls 
on the community in one form or another), to prolong the self-supporting 
years of the worker’s life, and in other ways to pay its way in a general com- 
munity sense.” 


A Son of the Bowery. By Cuartes STELZLE. New York, Doran, 1926. 
335 pp—The story of a man who has devoted his life to the betterment of 
the working man. Born on the East Side of New York, his early environ- 
ment and boyhood experience endowed him with the qualities of sympathy 
and understanding which have helped to make possible his constructive work 
for the labor movement. Charles Stelzle tells his story sincerely, modestly 
and in a fascinating manner. 


Factory Organization. By Crarence H. NortHcotr AND ASSOCIATES. 
New York, Isaac Pitman, 1928. 252 bp.—First of a series of studies purpos- 
ing to apply economic principles and the methods of economic analysis to 
special industrial and commercial problems. Takes up in order the organ- 
ization of the plant itself, the organization of business control, the organ- 
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ization of production, principles and practice of industrial relations, and 
then the problems of distribution. The organization of business control has 
developed along three plans: “departmental” plan in which the head is 
responsible for everything affecting the processes in his department; “staff 
and line” plan in which the “staff” does the organizing and thinking for the 
“line” to execute; and “functional” plan whereby functions common to all de- 
partments are placed in the hands of one specially qualified. The advantages 
of the functional system are greater efficiency as the work is more specialized 
but danger lies in the possibility of lack of coordination and definite responsi- 
bility for results. The author holds that the functional plan achieves best 
results with each man doing that which he can best do. 


Immigration Crossroads. By CoNnstanTINE PanuNnzio. New York, 
Macmillan, 1927. 295 pp—The immigration problem viewed from the stand- 
point of the immigrant and the people already in this country, as well as its 
international aspect. The concept of Americanization as “a matter of preven- 
tion of exploitation, of good housing, of public health, of clean milk for babies, 
of adequate wages, of satisfactory industrial conditions, of the spirit of neigh- 
borliness between Americans, old and new,” is emphasized. 


A Study on the Minimum Wage. By J. H. Ricwarpson. New York, 
Adelphi Company, 1927. 198 pp. A scholarly study of minimum wage stand- 
ards and practices of various countries, including a discussion of the family 
wage system. The possibility of international action is held to be slight be- 
cause of wide national differences in the standard of living and in the level of 
real wages. 


Problems of Social Well-Being. By James Bossarp. New York, 
Harper & Brothers, 1927. 644 pp—Problems of social well-being interpreted 
in terms of economic, physical and psychological causes. Emphasis is given 
to the human element in social problems, and to the close correlation between 
occupation and health. 


The Five Day Week. Compmep spy Lamar T. Beman. New York, 
H. W. Wilson and Company, 1928. 150 pp.—An excellent bibliography, an out- 
line of the pros and cons, and reprints of interesting articles make this book 
a valuable reference text. 


Principles of Public Administration. By W. F. WittoucHsy. Balti- 
more, Johns Hopkins Press, 1927. 716 pp—An excellent and comprehensive 
treatise on our government as “an operating concern,” indicating how, as such, 
it can secure “economy and efficiency in the actual administration of govern- 
mental affairs.” With this in mind, a study is made of the government as 
“an employer, interested in securing efficient personnel and in getting the 
maximum of work from such personnel for a minimum expenditure.” In 
order to achieve efficiency and an equitable working basis, the author advo- 
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cates the organization of special services to take care of matters of personnel 
administration; a regrouping of services along functional lines; the Merit 
System; proper classification and standardization of salaries and positions; 
the use of methods for determining the efficiency of employees; an adequate 
pension system; a central agency to determine eligibility for promotion, and 
the right of employees to form employee organizations. 


The Adventure of Old Age. By Francis Barpwe.t. Boston, Houghton 
Mifflin Co., 1926. 299 pp.—tIn a preface Dr. Richard C. Cabot points out that 
the author of this book “has been (in Massachusetts) for over seventeen years 
the state’s visitor of aged people in almshouses.” Mr. Bardwell writes that 
he has “become acquainted with many people who are living the latest years 
of life dependent upon the bounty of the public” and that he has “a desire to 
urge a keener interest in the problem of the aged dependent.” He remarks: 
“The coming of old age is hard to bear, but, if poverty is attendant, the 
burden is doubly severe.” 


The Coal Miners’ Struggle for Industrial Status. By Arruur E. 
SuFFERN. New York, Macmillan, 1926. 456 pp—A discussion of the develop- 
ment of collective bargaining in the coal industry, and the evolution of prin- 
ciples and rules underlying industrial relations between operators and miners. 
The author attempts to show that these rules and principles, resulting from 
joint conferences between mine owners and their employees, are analogous to 
the development of legal principles in other fields. The outcome of competition 
between union and non-union fields will depend, says Mr. Suffern, “upon the 
attitude and policies of the participators in collective bargaining; upon the 
economic and political advantages of those operators who refuse to deal with 
the union; and upon the part played by public authority in relation to the 
controversy.” 


American Labor Dynamics. By J. B. S. HarpMan anp ASSOCIATES. 
New York, Harcourt, Brace and Company, 1928. 432 pp—A symposium by 
more than thirty students, teachers, labor leaders and publicists in which, as 
Mr, Hardman says in his foreword, “the cooperating associates have aimed 
at presenting a cumulative view of the labor scene as it presents itself to the 
sympathetically interested observer and to the active, yet sufficiently objective 
participant.” 


The Remedy for Overproduction and Unemployment. By Huco 
Brcram. New York, Vanguard Press, 1928. 113 pp—Another of the num- 
erous essays submitted to the Pollak Foundation for Economic Research in 
criticism of the theory advanced by William Trufant Foster and Waddill 
Catchings in their book entitled “Profits”. According to Mr. Bilgram, the 
“fundamental cause” of unemployment and _ so-called overproduction is the 
scarcity of money resulting from the monopolistic control of interest rates. 


